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Systematic, well-designed research provides the most ef-
fective approach to the solution of many problems facing
highway administrators and engineers, Often, highway
problems are of local interest and can best be studied by
highway departments individually or in cooperation with
their state universities and others. However, the accelerat-
ing growth of highway transportation develops increasingly
complex problems of wide interest to highway authorities.
These problems are best studied through a coordinated
program of cooperative research.

In recognition of these needs, the highway administrators
of the American Association of State Highway and Trans-
portation Officials initiated in 1962 an objective national
highway research program employing modern scientific
techniques. This program is supported on & continuing
basis by funds from participating member states of the
Association and it receives the full cooperation and support
of the Federal Highway Administration, United States
Department of Transportation.

The Transportation Research Board of the National Re-
search Council was requested by the Association to admin-
ister the research program because of the Board’s recog-
nized objectivity and understanding of modern research
practices. The Board is uniquely suited for this purpose
as: it maintains an extensive committee structure from
which authorities on any highway transportation subject
may be drawn; it possesses avenues of communications and
cooperation with federal, state, and local governmental
agencies, universities, and industry; its relationship to its
parent organization, the National Academy of Sciences, a
private, nonprofit institution, is an insurance of objectivity;
it maintains a full-time research correlation staff of special-
ists in highway transportation matters to bring the findings
of research directly to those who are in a position to use
them,

The program is developed on the basis of research needs
identified by chief administrators of the highway and trans-
portation departments and by committees of AASHTO.
Each year, specific areas of research needs to be included
in the program are proposed to the Academy and the Board
by the American Association of State Highway and Trans-
portation Officials. Research projects to fulfill these needs
are defined by the Board, and qualified research agencies
are selected from those that have submitted proposals. Ad-
ministration and surveillance of research contracts are
responsibilities of the Academy and its Transportation
Research Board.

The needs for highway research are many, and the National
Cooperative Highway Research Program can make signifi-
cant contributions to the solution of highway transportation
problems of mutual concern to many responsible groups.
The program, however, is intended to complement rather
than to substitute for or duplicate other highway research
programs.
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This report will be of particular interest to transportation administrators, engineers,
and planners in all disciplines involved in transportation decision-making, as well
as a variety of community groups. It presents an integrated approach for syste-
matically incorporating social, economic, and environmental factors into transporta-
tion planning and decision-making. Professionals participating in system and
project development will find parts of the report tailored to their needs. Trans-
portation administrators will find sections of the report cover a number of policy
and institutional implications associated with implementation of the procedural
recommendations. Those involved in both project studies and agency management
will find the overview of the proposed approach to be helpful in considering (a)
the coordination of federal, state, regional, and local institutions; (b) the issues
of equity; (c) the amelioration of negative impacts; (d) the easing of mobility
problems for the transportation disadvantaged; and (e) the determination of costs
that include social and environmental costs.

The increasing emphasis on social and environmental values has focused
attention on the need for improving integration of a transportation facility with
the community. To achieve desirable levels of integration, research was pro-
grammed by AASHTO to (a) develop a practical method for evaluating the
immediate and long-term effects of highways on the social and environmental
considerations of communities, and (b) test, evaluate, and refine the method by
applying it to specific cases covering a range of situations. Because the process
must maximize the probability that significant community values will, in fact, be
considered, even if the state of the art does not allow all of these values to be
measured quantitatively or precisely, the research emphasizes development of an
approach in the context of the location process. Although the scope encompasses
all types of highways, the study findings are applicable to all types of transportation
facilities, many other public works projects, and all phases of planning.

The study was conducted by the Transportation Systems Division, Depart-
ment of Civil Engineering, Massachusetts Institute of Technology. In the initial
phase, funded in 1969, MIT prepared a study design that served as the working
plan to provide solutions to meet the need for a pragmatie approach to the problem.
The conclusion to the first phase was an unpublished draft report, “Community
Values in Highway Location and Design: A Procedural Guide.”

The second, and final, phase included (1) working with selected state highway
departments to implement the proposed approach and adapt it to specific situations;
(2) extending the approach for use in metropolitan area, statewide multimodal, and
systems-level planning; (3) extending, testing, and refining the techniques set forth
in the Procedural Guide; and (4) revising the Procedural Guide to reflect the
additional knowledge.

The approach developed recognizes and considers the following ten elements



basic to the consideration of environmental and social values in transportation
planning:

1. Differential effects.

2. Community values.

3. Community interaction.

4. Evaluation and reporting,

5. Consideration of alternatives.

6. Identification of impacts and affected interests.

7. Process management.

8. Interrelation of system and process planning.

9. Institutional arrangements and decision-making.
10. Implementation.

These elements are described in an overview and then discussed individually in
detail. To assist in incorporating these elements into the transportation planning
process, specific techniques that might be used are described. Most of the tech-
niques can be adopted individually without difficulty. They are intended for use in
developing and evaluating alternative transportation plans with the participation of
other state and federal agencies and local citizens and officials. Some of these
procedures are already current practice in some agencies. Several have been tried
in other professions; others have been recommended in the published literature or
were suggested in discussions with federal and state highway officials. Many more
stemmed from direct observation of the problems transportation agencies are
facing.

The report is closely related to the requirements of the process guidelines set
forth in Federal Highway Administration Policy and Procedure Memorandum
90-4, and is structured to assist in the revision and implementation of action plans.
The overview discussion of the ten elements is roughly analogous in scope and
level of detail to the FHWA PPM. The remaining sections of the report correspond
in many ways to the content of an action plan.
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SUMMARY

TRANSPORTATION DECISION-MAKING

A GUIDE TO SOCIAL AND
ENVIRONMENTAL CONSIDERATIONS

Highway agencies in the United States are evolving into transportation agencies
whose primary concern is the effective use of all modal facilities for the movement
of passengers and freight. At the same time they are being asked to consider a
broader range of possible direct and indirect social, environmental, and economic
effects in all aspects of their decision-making. In almost all cases this has proven
to be a difficult, and sometimes controversial, challenge.

This report presents an integrated approach for systematically incorporating
social, economic, and environmental factors into transportation planning and design.
Specific techniques are described for implementing the approach, together with
examples illustrating their use in actual studies. Most of the techniques and pro-
cedures can be adopted without difficulty and, in fact, many represent the current
practice in several states. Taken together, however, the proposals reflect an
approach to transportation planning and decision-making that is significantly dif-
ferent from what has been traditional. Full implementation may require major
changes in policies, work styles, and institutional arrangements.

Basic Findings

Three key findings form the basis of the proposed planning approach and supporting
techniques, as follows:

1. The over-all process through which social, economic, and environmental
considerations are brought into transportation planning and decision-making is as
important as the particular techniques used for predicting impacts. The issues of
“the environment” cannot be handled simply by hiring a few sociologists or ecolo-
gists; nor can opposition be eliminated simply by a program of citizen participation.
Decision processes must be structured so that the inevitable conflicts among
competing interests can be resolved with a full understanding of the choices made.

2. Issues of social equity must be explicitly recognized and taken into account
in transportation decision-making. The planning, design, implementation and opera-
tion of a transportation system is as much a political process as it is a technical one:
every decision involves the need to balance the gains to some interests against the
losses to others, This requires that the total set of effects, on all groups, be con-
sidered using procedures that pay particular attention to the differential effects—
how individual groups gain and lose.

3. Different groups of people can be expected to have different interests and
different priorities. The importance people attach to a particular factor depends on
the context. Consensus objectives, if they exist, are generally at too abstract a level
to provide guidance to those responsible for specific choices among alternative
actions, At the operational level, it can safcly be assumed that different interests
will have different priorities. Further, these interest groups may have only a partial
understanding of their objectives, and their priorities are likely to be dynamic,



changing with time. As individuals are confronted with new issues they clarify their
understanding of their preferences, and perhaps modify them through the process
of making choices.

It is clear, then, that trying to determine “community objectives” in the abstract
(by certain kinds of opinion polls, for instance) provides little help to transportation
decision-makers. Similarly, techniques such as linear scoring functions and cost/
benefit analysis that assign different weights (i.e., importance) to factors cannot be
assumed to represent “public preferences.” The best way to find out about people’s
transportation preferences is to ask them how they feel about specific alternatives
and why they feel that way. By identifying who would gain and who would be
harmed, the planner can modify alternatives to reduce negative impacts, increase
benefits, and develop compensatory programs.

Planning Approach
The described approach and supporting techniques stress:

1. Community interaction. Early, effective, knowledgeable involvement of the
public helps to clarify issues and identify both the incidence and magnitude of
impacts and aids in the development and evaluation of proposals. Community inter-
action normally will utilize several techniques simultaneously as part of a coordi-
nated and carefully managed program to gather information, distribute information,
and interact with community groups. Emphasis should be placed on small group,
face-to-face interaction and on the use of existing institutions and channels of com-
munication. Agency staff must have an attitude of openness and responsiveness and
be able to listen and learn from community inputs.

2. Evaluation and reporting. Evaluation can be defined as the process of
periodically appraising alternative transportation program packages to ascertain
their acceptability, desirability, and feasibility; to identify issues, tradeoffs, and
major areas of uncertainty; and to determine future tasks for the planning staff.
Evaluation should take into account the incidence of all significant impacts and the
different viewpoints held by agencies, officials, and concerned groups and individuals.
Evaluation should occur throughout a planning process to assist in structuring the
learning that takes place among the participants. A systematic evaluation process
is an important management tool in determining matters requiring further study, in
controlling the quality of work performed, and in setting priorities for subsequent
activities. Documentation of work performed and decisions made is crucial to
effective evaluation. Required reports such as the Environmental Impact Statement
can then become natural products of a planning process.

3. Consideration of alternatives. A range of transportation improvements
involving various types of highway facilities, other modes, transportation regulations,
controls, and constraints, as well as the no-build option, should be examined in
system- as well as facility-oriented studies. Alternatives should serve as a catalyst
to meaningful and constructive debate in the community of affected interests and
should be a focal point for bringing out issues and clarifying community objectives.
Communities generally have a unique and valid understanding of their problems and
of potential solutions, and should be encouraged to develop alternative transporta-
tion-related proposals. These proposals should be studied by an agency in sufficient
detail to determine their feasibility, desirability, and equity.

4. Tdentification of impacts and affected interests. Timely identification of the
nature, magnitude, and incidence of potential social, economic, and environmental
eflects facilitates the development of alternatives that avoid or minimize adverse



effects and that take full advantage of opportunities to increasc benefits. The process
of identifying, analyzing, and evaluating effects must be designed to account ex-
plicitly for qualitative as well as quantitative information and to recognize the
uncertainty associated with predictions. Numerous prediction procedures are avail-
able, ranging from quick approximation methods to precise measurement tools, and
the choice should be a function of the immediate needs of the study.

5. Process management. Effective use of expertise and resources, both of the
transportation agency and of other institutions and agencies, is necessary to achieve
the “‘systematic interdisciplinary approach” required by the National Environmen-
tal Policy Act of 1969. A process should be decisive, yet managed in a style that
will enable it to be open, dynamic, flexible, creative, and responsive to changing
conditions and the nceds of the community. Important qualifications for a project
or study manager are the ability to manage an interdisciplinary group, understand-
ing in at lcast a general sense the language and techniques of cach discipline, and
the ability to work with community groups effectively and constructively.

6. Institutional arrangements and decision-making. The arrangement and or-
ganizational structure of institutions influences the manner in which social and
environmental effects are investigated, and to a large degree determines the effec-
tiveness with which these considerations are incorporated into transportation plan-
ning and decision-making. Responsibilities for conducting studies, providing data,
preparing reports, and making decisions should be allocated so as to maximize
efficiency and effectiveness, promote coordination, encourage public input, provide
equal access to decision-makers and the decision-making process, provide a clarity
of decision-making authority, and permit an orderly process of appeal of transporta-
tion decisions. Conflict is inevitable among interests and institutions; the structure
should make it possible for such conflicts to be resolved constructively.

A desirable pattern of institutions, however, is not something that can be
determined in the abstract, but must be tailored to the local situation. In developing
institutional arrangements, a state can play a strong role in providing incentives to
local and regional institutions to stimulate the development of capabilities that would
allow them to assume increased responsibilities for transportation planning and
design.

System Planning

Most transportation agencies have found it difficult to deal with region-wide effects
during project studies; many options desirable from an environmental viewpoint
already may have been foreclosed, and many adverse effects already may have been
established by system planning decisions. To overcome these problems, increased
attention must be given to social and environmental considerations in system
planning decision-making, especially in decistons on programming,

System planning should be viewed, not as a phasc of planning preceding project
studies, but as a framework within which project decisions can be made, serving to
coordinate ongoing project studies. This can be achieved by emphasizing corridor
and subarea studies, by preparing a system environmental report, and through a
redefinition of the traditional systcm plan format.

System plans should be defined using a strategy of implementation decisions
being made over a period of time, thereby enabling system-level options to be kept
open longer. Plans formulated according to such staged strategic commitments can
more readily respond to changes in conditions as portions of a system are brought
into operation or as new information becomes available, than can target-year master
plans.



Periodic review and reassessment of transportation decisions should be built
into all stages of system and project studies to provide a mechanism of accounting
for new information and changes in previous assumptions or estimates. The pro-
gramming activity represents a key forum for this reconsideration. The program-
ming process should produce a single program document covering all modes and
showing the schedule of all transportation actions, including capital investments in
facilities, service improvements, and planning and design studies.

Process Objectives

It is proposed that the objectives of all phases of a transportation planning and
design process should be:

1. To clarify issues of choice.

2. To fully inform decision-makers.

3. To achieve substantial, effective community agreement on a course of action
that is feasible, equitable, and desirable.

Four-Phase Strategy

Implementation of the findings and attainment of the proposed process objectives
require sufficient flexibility in the planning process to facilitate modifications as new
knowledge is developed. Although the specific tasks to be carried out must be deter-
mined for each study, a four-phase strategy is recommended as providing a workable
framework for any stage of a planning process, as follows:

Study design.

_Exploration of alternatives.
Detailed analysis.
Choice.

PN~

Roles of the Transportation Professional

The proposed approach assigns broad duties to the transportation professional. In
addition to the traditional responsibility for developing technical plans, transporta-
tion professionals also need to assume the following roles:

¢ Community advisor.

® Ombudsman and spokesman.

® Impartial negotiator.

® Agent of, and advisor to, the decision-making authority.

Applicability

The planning approach and supporting techniques are based on investigations of
current planning and design procedures in a cross section of states; analysis of the
state-of-the-art of rescarch; review of legislation, administrative directives, and court
decisions; and performance of research studies. The recommended approach and
many of the techniques have been used in field applications performed cooperatively
with the states of Georgia, Michigan, and California. They have been developed
specifically for highway decisions at both system and project levels. Although the
research initially was oriented to the construction of freeway-type facilities in urban
areas, subsequent phases have examined smaller-scale projects, rural settings, and
different geographic regions. The findings and recommendations should be applica-
ble to the operations of all national, state, and metropolitan highway organizations



and to the full range of service improvements. The results should be adaptable with
few modifications to the planning of other transportation modes (transit, air, rail).

" In addition, the approach should be applicable in fields other than transportation;

that is, power plant and refinery siting, urban development flood control projects,
and similar public works decisions. In sum, the basic principles should be valid for
the spectrum of public policy problems.

Use of the Guidelines

The discussions of this report are not intended as a rigid set of specifications to be
adopted as a whole. It is expected that each agency will modify and adapt the
approach and techniques described to its own unique conditions and style of work.

Chapter Two presents an overview of the proposed approach. Chapter Three
presents detailed procedural findings to aid in system and project development.
Chapter Four, intended primarily for agency management, discusses detailed find-
ings with respect to the policy and institutional implications of the procedural recom-
mendations. Major federal requirements for the treatment of social and environ-
mental effects during highway planning and design are summarized in Appendix A.
Technical issues associated with the prediction of certain environmental and social

impacts arc discussed in Appendix B.

CHAPTER ONE

INTRODUCTION AND RESEARCH APPROACH

THE CHANGING ROLE OF HIGHWAY AGENCIES

For much of this century, highway agencies in the United
States have had a broad mandate to build roads. They first
were asked to “get the farmer out of the mud”; more re-
cently, their job has been to create a network of fast, safe,
efficient highways spanning the country. These urgent needs
have, for the most part, been met, and once again the
mandate is changing.

_ Highway agencies, including those in predominantly rural
areas, are being asked to examine an expanding range of
transportation options. Various types and levels of capital
investment in fixed facilities are being studied. In addition,
operating, pricing, and regulatory policies, vehicle control
strategies and experiments, and demonstration projects are
being considered. Major attention is being devoted to the
interrelationships among all modes of transportation—high-
ways, air, rail and various transit technologies—and a num-
ber of agencies now have the authority to consider ways of
increasing the efficiency of these other modes. The concern
is with effective utilization of transportation facilities as a
multimodal system to move passengers and freight. Thus,

highway agencies are placing greater emphasis on utilizing
all available modes and options to meet the need for better
transportation service.

THE IMPACTS OF TRANSPORTATION

Within this broadened mandate, transportation agencies are
being asked to systematically identify a wide range of possi-
ble direct and indirect social, economic, and environmental
effects and to give these effects increased consideration in
their decisions on agency actions. In almost all cases, this
has proven to be a difficult and frequently controversial
challenge, For, although modern transportation facilities
provide major direct benefits—fast, efficient movement of
people and goods, unprecedented mobility and access, and
increased safety—Ilike most physical systems they also in-
troduce a multitude of other effects on the human and
natural environment. Some of these effects may be advan-
tageous, as, for example, when a road serves as a structur-
ing device to separate industries from homes or is used to
shape and direct new development. Sometimes, however,
transportation facilities impinge upon matiers that indi-



viduals and communities value highly, such as conservation
of resources, preservation and enhancement of neighbor-
hoods, and cleaner air. When this is the case, there is the
potential for conflict among competing objectives.

The impacts of transportation facilities have come under
increasing scrutiny as concern for the natural and social
environment has moved to the forefront. Highways, be-
cause of their central role in American transportation, have
received particular attention; but, increasingly, projects
such as the construction of rail rapid transit systems and
the abandonment of rail lines are receiving equally high
attention as the social and economic impacts of such actions
become more clearly understood.

In recognition of the need to account for social, eco-
nomic, and environmental factors in the planning and de-
velopment of projects, transportation professionals have
devoted much effort to improving procedures for the iden-
tification and measurement of impacts and the abatement
of potentially adverse effects. At the same time, federal
and state laws and directives requiring public involvement,
coordinated comprehensive urban planning, special treat-
ment of sensitive lands, and detailed reports of the probable
effects of proposed actions have emphasized the widespread
concern that transportation projects be planned so as to
minimize, if not avoid completely, any adverse conse-
quences.

Although significant advances are being made in the
development and refinement of methods for dealing with
social and environmental factors, there is widespread recog-
nition that improved analysis tools by themselves cannot
ensure that transportation proposals will fully reflect en-
vironmental considerations and community interests. The
importance of early information on potential impacts and
community viewpoints has become apparent; attempts to
respond to.community wishes and to mitigate adverse ef-
fects by modifying substantially completed proposals have
proven both costly and relatively ineffective. There is a
clear need to tie together social and environmental assess-
ments and the decistons that are made on transportation
proposals, so that the choices made reflect the knowledge
gained through studies.

In short, the over-all process through which social, eco-
nomic, and environmental considerations are brought into
transportation planning and decision-making is as impor-
tant as the particular techniques used for predicting impacts.

PROCEDURAL CHANGES IN TRANSPORTATION
PLANNING AND DECISION-MAKING

In recent years a number of changes have occurred in the
procedures through which transportation projects are de-
veloped. Some of these changes are the direct result of
recent environmental laws and associated judicial decisions;
many others are the products of agency actions taken to in-
crease responsiveness to social and environmental concerns.

Among the changes that are occurring are the following:

® Responsibility for transportation studies is being re-
distributed among state, regional, and local institutions,
with state agencies assuming a larger role in transit plan-
ning and with local and regional institutions taking part in

decisions that formerly were primarily the state’s responsi-
bility.

® Citizens are more actively participating in transporta-
tion planning, are requesting full access to information de-
veloped in project studies, and are emphasizing the need to
minimize social and environmental disruption.

® Transportation agencies are directing more effort to-
ward coordination of transportation plans with the plans
and proposals of other state, regional, and local agencies,

* Transportation agencies are devoting increasing atten-
tion to issues of equity, the disaggregate effects of trans-
portation proposals, and means of ameliorating negative
impacts and easing the mobility problems of the elderly,
the young, the poor, and the disabled.

® The allocation of scarce resources is becoming a vital
concern in transportation planning and decision-making,
and the concept of project cost has been expanded to in-
clude consideration of the cost of eliminating or minimizing
adverse effects.

These changes mark a shift in orientation from the tra-
ditional almost exclusive concern with projects, the prod-
ucts of the transportation planning and decision-making
process, to an emphasis on the process itself, And trans-
portation agencies are not alone in their concern for im-
proving these processes; the quality of the transportation
planning process is receiving growing public attention.

THE ISSUE OF PUBLIC CONFIDENCE

Many agencies are finding that the degree of public con-
fidence they command depends in large part on the ac-
ceptability of their planning and decision-making proce-
dures. Transportation agencies have taken a number of
actions that have increased public confidence in their pro-
cedures: many have established environmental units and
have broadened disciplinary capabilities; innovative experi-
ments in citizen participation have been undertaken; new
study procedures are being initiated. In addition, the Proc-
ess Guidclines (FHWA PPM 90-4) and the resultant state
Action Plans demonstrate major commitments to change
by the states and by the Federal Highway Administra-
tion (26, 27).

However, although these are important and constructive
steps, many constraints and problems still exist. Actual
practices change slowly within organizations as large and
complex as state transportation agencies.

Two major concerns relating directly to public confi-
dence often are expressed: first, that social and environ-
mental factors are not being considered centrally enough
in reaching decisions about transportation; second, that the
range of alternatives investigated is unduly limited. In
many states, some segments of the public hold these senti-
ments so strongly that there is an effective base of anti-
highway opinion in the form of politically active citizen
groups that frequently oppose highway improvements. Seg-
ments of the public no longer have confidence in the de-
cisions made by highway agencies and, rightly or wrongly,
highway agencies are perceived as being opposed to many
of the things that these elements of the public feel to be



important, resulting in conflicts over the priorities for
allocation of environmental and fiscal resources.

Increasingly, people are rejecting the notion that all
“needs” must be satisfied. They, along with the Congress,
are requesting that “need” not be based only on the pro-
vision of fast, safe, and efficient transportation, but that
transportation decisions also account for the costs of ad-
verse social, economic, and environmental effects (67).
This implies that the option of no new highway construc-
tion must be explicitly considered, along with different
standards or types of facility improvements, operational
improvements, and the relation to other transportation
modes.

Thus, the challenge remains for transportation depart-
ments not only to successfully and expeditiously imple-
ment their Action Plans, but also to initiate further im-
provements in their planning and decision-making processes.

RESEARCH APPROACH

The general approach and specific techniques described
here result from research performed since the fall of 1968
by the Transportation and Community Values Project of
the Massachusetts Institute of Technology. Research spon-
sorship during this five-year period has included the Ameri-
can Association of State Highway and Transportation Of-
ficials through the National Cooperative Highway Research
Program, the California Department of Transportation, and
the Federal Highway Administration of the U.S. Depart-
ment of Transportation, The conclusions developed are
based on investigations of current planning and design pro-
cedures in a cross section of both rural and urban states;
analysis of the state-of-the-art of research; review of legis-
lation, administrative directives, and court decisions; and
the performance of individual research studies. The recom-
mended approach, including many of the techniques, has
been used in field applications performed cooperatively with
the states of California, Georgia, and Michigan. These
efforts provided the invaluable opportunity of working
closely with state personnel in testing, adapting, refining,
and extending many of the concepts and techniques de-
veloped during the early phases of the research. The re-
sulting report is designed to meet presently recognized
needs while remaining sufficiently flexible to respond to
future developments.

The work, for which this constitutes the final report, has
been conducted as NCHRP Project 8-8(3), “The Impacts
of Highways Upon Environmental Values.” The objectives
of the research were to develop a practicable method for
evaluating the effects of various types of highways on en-
vironmental values, test and refine the method through
application, and establish guidelines for use in highway
planning, location, and design. The research has proceeded
in three phases. Phase I (1968-69) was an initial analysis,
study design, and development of a detailed research work
program. This phase built heavily on highway planning
experiences in Seattle, Wash.; Houston, Tex.; Baltimore,
Md.; Kansas City, Mo.; Boston, Mass.; San Francisco, Cal.;
and St. Louis, Mo. A basic approach for highway project
location and design was developed in Phase II, and is de-

scribed in a September 1971 interim report, “Community
Values in Highway Location and Design: A Procedural
Guide” (11, 48, 50, 51). During Phase III (1971-73) this
basic approach and supporting procedures were field tested
in cooperation with the Georgia Department of Transpor-
tation and the Michigan Department of State Highways and
Transportation, extended to statewide and urban area sys-
tem planning and to rural conditions, and refined based on
the results of the field tests.

Specific examples from both the Georgia and Michigan
cooperative activities are included in Chapters Three and
Four. Tn brief, the activities with Georgia DOT focused
on a potentially controversial north-south freeway proposed
for the west side of Atlanta. The purpose of the effort,
performed in association with Atlanta University, the At-
lanta Regional Commission, and the Metropolitan Atlanta
Rapid Transit Authority, was to develop a study design for
the west Atlanta subarea, which encompasses approximately
one-half of the city’s population. The work, whose aim was
both to define the scope of the study and to develop a
widely accepted study process, emphasized public involve-
ment and was multimodal.

The Michigan activities involved participation in a 75- by
100-mile regional transportation study in the northwest por-
tion of Michigan’s lower peninsula and focused on the pos-
sible upgrading of two major north-south state highways.
The area is rural in character and includes major recrea-
tional sites that serve as a base for the state’s tourist in-
dustry, The study investigated a range of possible trans-
portation improvements and identified potential social,
economic, and environmental impacts of both a local and
statewide character. The effects of improved highway
facilities on regional economic development and environ-
mental quality were of particular importance.

The California studies were initiated in 1970, preceding
the Georgia and Michigan field applications, and were con-
cerned with application of the interim research results to
the location of a possible major new expressway in the
Los Angeles arca. Other major elements of the California
research were the development of procedures and tech-
niques for systematic treatment of community and envi-
ronmental factors in statewide planning and programming,
in urban area planning, and in transportation corridor
analyses. In performing the rescarch, attention was given
to institutional implications as well as to procedural aspects
and to the development of improved mechanisms for effec-
tively integrating system and project studies (52, 54, 62,
64, 63, 31, 21, 32).

The Federal Highway Administration research is based
on Section 109(h) of Title 23, United States Code, which
calls for “guidelines designed to assure that possible ad-
verse economic, social and environmental effects relating
to any proposed project on any Federal-Aid system have
been fully considered in developing such a project.” The
MIT research team developed recommendations with re-
spect to the processes through which environmental effects
are to be considered in highway planning, location, and
design. These recommendations resulted in issuance, in
September 1972, of FHWA Policy and Procedure Memo-
randum 90-4, “Process Guidelines for Consideration of



Social, Economic and Environmental Effects” (67). In-
cluded as part of this study was the preparation of tech-
nical reports, training aids, and other materials to provide
assistance to state highway agencies and to FHWA in im-
plementing the guidelines (66, 76, 71, 72, 23, 9).

The Process Guidelines resulted directly from the
NCHRP research and reflect the experiences gained in
field applications of the research, The FHWA sponsorship
has provided numerous additional opportunities to review
findings and recommendations with U.S. Department of
Transportation staff, highway and transportation agency
personnel in many states, representatives of related federal
and state agencies, environmental and public interest
groups, and staff members of the Congressional Public
Works committees.

The three cooperative field applications and the many
meetings with individuals having an interest or responsi-
bility in transportation have provided invaluable insights
into transportaton agency operations and greatly aided the
development of the approach and techniques described in
this report.

PURPOSE OF THE REPORT

This report presents an integrated approach for system-
atically incorporating social, economic, and environmen-
tal factors into transportation planning and decision-making
that stresses:

® Timely identification of the nature, magnitude, and
incidence of potential social, economic, and environmental
effects so that in all phases of transportation planning, al-
ternatives may be developed that avoid or minimize ad-
verse effects and that take full advantage of opportunities
to increase benefits.

® Early, effective, knowledgeable involvement of the
public to clarify issues and to aid in the development and
evaluation of proposals.

¢ Effective use of expertise and resources, both of the
transportation agency and of other institutions and agen-
cies, with a maximum of flexibility and openness.

® Consideration of a range of transportation improve-
ments involving various types of highway facilities, other
modes, transportation regulations, controls, and constraints,
and the no-build option.

Because transportation planning is conducted in a variety
of institutional and environmental settings and serves a
range of needs, the discussions emphasize over-all pro-
cedures—strategies, work styles, ways of viewing problems
—that should be generally applicable to transportation
agencies at the national, state, regional, and local levels of
government, and in rural as well as urban settings. To
assist in making these procedures operational, specific tech-
niques that might be used in implementing the approach
also are described.

The procedures are intended for use in developing and
evaluating alternative transportation plans with the par-
ticipation of other state and federal agencies and local citi-
zens and officials. Some of these procedures are already
current practice in some agencies. Several have been tried
in other professions; others have been recommended in the

published literature or were suggested in discussions with
federal and state highway officials. Many more stem from
direct observation of the problems transportation agencies
are facing.

A major objective is to present recommendations that can
be put into immediate operation. Thus, most of the meth-
ods and techniques can be adopted individually without
difficulty. Taken together, however, the proposals reflect a
philosophy of transportation planning and decision-making
that is significantly different from what has been traditional.
The over-all approach, then, has far-reaching implications
for the transportation professional.

USE OF THE REPORT

The report is intended to satisfy the needs and interests of
transportation administrators, engineers, other disciplines
involved in transportation decision-making, and also a va-
riety of community groups. The discussions are not in-
tended as a rigid set of specifications to be adopted as a
whole. It is expected that each agency will modify and
adapt to its own unique conditions and style of work the
approach and techniques described.

It is not necessarily intended that the report be read
sequentially from cover to cover, though that may be de-
sirable in some instances. In reality, the various sections
have been designed so that they can be read and used
separately.

Chapters One and Two present an overview of the pro-
posed approach, developing recommendations for system-
atic and effective incorporation of social and environmen-
tal considerations in transportation planning, design, and
decision-making. As such, this material is applicable to both
the administrator and those involved in project studies and
agency management.

Chapter Three is oriented specifically to those actively
participating in system and project development. It dis-
cusses the recommendations and basic approach in greater
depth in the four major activity areas of community inter-
action, evaluation and reporting, consideration of alterna-
tives, and identification of impacts and affected interests.
For each activity, specific procedures and techniques that
can be used in implementing the general recommendations
are presented, and examples illustrating the use of various
procedures on actual studies are described.

Chapter Four is directed at those individuals whose pri-
mary responsibility is agency management. It discusses a
number of policy and institutional implications associated
with implementation of the procedural recommendations.
Areas covered are process management, the interrelation
of system and project planning, institutional arrangements
and decision-making, and recommendations for implemen-
tation.

Chapter Five discusses application experience with the
proposed approach and its supporting procedures. Chapter
Six draws some general conclusions and suggests the re-
search indicated as necessary to implementation of the
procedures.

Legal requirements to be satisfied by a planning and de-
sign process are summarized in Appendix A. Appendix B



discusses technical issues associated with the prediction of
certain environmental and social impacts.

The report is closely related to the requiremen’s of the
Process Guidelines, Federal Highway Administration Policy
and Procedure Memorandum 90-4, and is structured to as-
sist in the revision and implementation of Action Plans

(26). The section on ‘“Social and Environmental Con-
siderations in Transportation Decision-Making” (Chapter
Two) is roughly analogous in scope and level of detail to
the FHWA PPM. The remaining sections of Chapter Two
and all of Chapters Three and Four correspond in many
ways to the content of an Action Plan.

CHAPTER TWO

FINDINGS—OVERVIEW

SOCIAL AND ENVIRONMENTAL CONSIDERATIONS IN
TRANSPORTATION DECISION-MAKING

Several findings form the basis of the approach to planning
set forth in this report. These findings, in the form of basic
planning guidelines, are introduced here and are discussed
in detail in Chapters Three and Four.

Differential Effects

Any decision in transportation planning affects many
groups. Choices on what transportation mode is utilized,
what kind of service is provided, which of several possible
corridors is selected, what decisions are made about loca-
tion and design treatment of a facility, and even the deter-
mination of design standards, although seemingly only
technical decisions, almost always have significant social
and environmental implications.

The total set of these effects, on all groups, must be
considered using procedures such as those described in
Chapter Three, with particular attention paid to the dif-
ferential effects—which groups gain and which lose. Al-
though a change in the transportation system (such as the
upgrading of a highway) may bring benefits to many people
in an area, some particular groups may bear a high cost or
receive little or no benefit.

Every decision about highways will involve the need to
balance gains to some interests against losses to others. Tt
is essential that the process of planning, designing, imple-
menting, and operating transportation systems explicitly
recognize and take into account such issues of social equity.
The planning and design of transportation systems is as
much a political process as it is a technical one.

Community Values

There is no single set of values underlying any community.
Different groups of people can be expected to have different
interests and different priorities, and the importance people
attach to a particular factor depends on the context, For
example, one group might generally prefer the development
of recreation facilities to the preservation of wilderness
areas; another group might generally prefer just the op-

posite. But in a specific instance people who are usually
supporters of wilderness preservation might prefer building
a park.

Although there may be consensus objectives, these are
generally at such an abstract level as to be nonoperational
from the point of view of the need for distinguishing among
alternative actions. At the operational level it can safely be
assumed that different interests will have different priorities.
Further, these interest groups have only a partial under-
standing of their objectives, and their priorities with respect
to these objectives are dynamic, changing over time. As
individuals are confronted with new issues or new oppor-
tunities to make choices, they clarify their understanding
of their preferences—and perhaps change them—through
the process of making choices.

Most people have difficulty in formulating meaningful,
consistent statements of objectives. In fact, most people
probably have preferences that are inconsistent, until that
point where by having to make a choice they must impose
a certain partial consistency on their preferences. In par-
ticular, if asked to express their preferences in the abstract
in terms of the relative weights to be given to different
attributes of highway projects—for example, construction
cost versus safety versus parkland takings versus social dis-
ruption—most people will have difficulty formulating a
complete, exhaustive, consistent set of weights.

When confronted, however, with a small number of ex-
plicit alternative actions or projects and also with state-
ments of their likely impacts, most people can with some
introspection reach a conclusion about their preferences for
the several alternatives. This requires far less information
about their underlying, partially-known values; they need
only express preferences about a small number of differ-
ences, not about all possible combinations. Thus, by ex-
amining and weighing the differences between alternatives,
information about preferences and community values is
gradually clarified.

It is clear, then, that trying to determine “community
objectives” in the abstract (by certain kinds of opinion
polls, for instance) is a futile exercise. Similarly, tech-
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niques such as linear scoring functions and cost/benefit
analysis which assign different weights (i.e., importance)
to factors cannot be assumed to represent “public pref-
erences.” Not only do different people have different pref-
erences, but any one person’s preferences also depend on
the choices available and the specific effects of those
choices. '

The best way to find out about people’s transportation
preferences is to ask them how they feel about specific
alternatives and why they feel that way. Some people will
stand to gain from a particular alternative; others will lose.
By identifying who would gain and who would be harmed,
the planner can modify alternatives to reduce negative im-
pacts and increase benefits and can develop compensatory
programs. (Cf. Chapter Three)

Community Interaction

Early, effective informed participation of the community—
federal, state, and local agencies and officials, interest
groups, and individual citizens—is necessary in all phases
of transportation planning, starting during statewide and
urban area system planning, and continuing through cor-
ridor, location, and design studies, and cven into construc-
tion. Such interaction helps the transportation agency to
identify and predict both the incidence and the magnitude
of social and environmental impacts and to learn what
issues various people consider to be important. Also, com-
munity groups can serve as a useful source of suggestions
for solutions to transportation and related community
problems.

The public must provide inputs to the decision-making
process. Deliberate eflorts to search out differing view-
points and to secure participation of a wide varicty of
groups and individuals are needed in order for a decision-
maker to be able to consider differing public preferences
effectively.

Diflerent levels of participation should be provided, de-
pending on intercst. Participation may range from general
awareness to periodic attendance to intensive involvement.

A community interaction program normally will use sev-
eral techniques simultaneously as part of a coordinated and
carefully managed program to gather information, dis-
tribute information, and interact with community groups.
Emphasis should be placed on small group, face-to-face
interaction and on the use of existing institutions and chan-
nels of communication. Agency staff must have an atti-
tude of openness and responsiveness and be able to listen
and learn from community inputs. (Cf. Chapter Three,
section on “Community Interaction’)

Evaluation and Reporting

Evaluation as described in Chapter Three, scction on
“Evaluation and Reporting,” encompasses the comparison
of alternatives and the analysis of impact data, taking into
account the incidence of all significant impacts and the
different viewpoints held by other agencies, officials, and
concerned groups and individuals.

Evaluation should assist in structuring the learning that
takes place among all the participants in a transportation
planning process by identifying significant tradeoffs, clari-

fying issues of choice, and indicating major areas of
uncertainty.

Evaluation and reporting should occur throughout a plan-
ning process. In this way, a systematic evaluation process
is an important management tool in determining matters
requiring further study, in controlling the quality of work
performed, and in setting priorities for subsequent activities.

Documentation of work performed and decistons made
is crucial to an effective ¢valuation process. By recording
such information, required reports like the Environmental
Impact Statement become natural products of evaluation.

Consideration of Alternatives

A wide range of both long- and short-term courses of ac-
tion are available in system- as well as facility-oriented
transportation studies and should be examined as part of
any decision-making process. These include investment in
fixed facilities, operating policies, pricing policies, and use
of new technologies. In addition to direct transportation
system options, there are a variety of options available
regarding the activity system, including land-use controls
and staggered work hours.

Transportation options should be considered to be only
one part of a more comprehensive course of action, being
effectively coordinated with such nontransportation compo-
nents as replacement housing, impact amelioration pro-
grams, and joint development.

Alternatives should be developed and presented through-
out technical studies as a catalyst to meaningful and con-
structive debate in the community of affected interests, and
to assist in bringing out issues and clarifying community
objectives. The development of alternatives should be ini-
tiated early enough in the process, using the kind of tech-
niques demonstrated in Chapter Three, section on “Con-
sideration of Alternatives,” so that this debate can influence
further development and refinement of alternatives, with
adequate time to explore the issues that different segments
of the community think are important.

It is especially crucial that the alternative of no new con-

- struction be examined fully. This examination should be

consistent with that given other kinds of alternatives and
should provide the basis for use of the option as a refer-
ence point in defining potential beneficial and adverse
impacts.

Alternatives proposed by affected interests should be
studied in sufficient detail to determine their feasibility,
desirability, and equity. This investigation should be con-
sistent with the attention given to alternatives developed by
professional staff. Communities generally have a unique
and valid understanding of their problems and of potential
solutions, and should be encouraged to develop alternative
transportation-related proposals.

Identification of Impacts and Affected Interests

In analyzing transportation options, a wide variety of im-
pacts must be considered, including user-oriented conse-
quences such as travel time, operating costs, and level of
service; facility-related factors such as capital investments,
maintenance costs, and safety; and social, economic, and
environmental factors such as land use and activity effects,



neighborhood character and community cohesion, displace-
ment of families and jobs, air quality, noise, effect on tax
base, property values, public services, energy consumption,
and disruption of ecosystems. Identification and study of
impacts must occur in coordination with technical studies
so that alternatives may be modified to take advantage of
beneficial opportunities and to avoid or reduce potentially
harmful consequences. Numerous procedures to predict
various impacts are available, ranging from quick approxi-
mation methods to precise measurement tools, and the
choice of prediction methodology should be a function of
the needs of the study. (Cf. Appendix B)

Not all social, environmental, and economic impacts can
be expressed in quantitative terms and measured with a
high level of accuracy. The process of identifying, analyz-
ing, and evaluating such effects, therefore, must be designed
to account explicitly for qualitative information and to rec-
ognize uncertainty using the approaches described in Chap-
ter Three, section on “Identification of Impacts and Af-
fected TInterests.”

It is essential that the differential effects of impacts be
determined so that effective programs to mitigate adverse
effects can be developed, Impact prediction should be
carried out in association with public involvement activities
because many impacts can be identified most readily
through interaction with the affected community and the
significance of many impacts is dependent on personal
values and priorities. Other agencies can contribute much
useful information and may be able to provide technical
assistance and resources.

Process Management

A transportation planning process must be managed so as
to provide the “systematic interdisciplinary approach” re-
quired by Section 102(2)(A) of the National Environ-
mental Policy Act of 1969.

A process should be decisive, yet managed in a way that
will enable it to be dynamic, flexible, creative, and respon-
sive to changing conditions and to the needs of the com-
munity. Personnel, fiscal, and time resources should be al-
located periodically, based on an explicit establishment of
objectives and determination of needs, A major responsi-
bility of management is the development and revision, as
necessary, of a process strategy and associated work pro-
gram. (Cf. Chapter Four, section on “Process Manage-
ment”),

Important qualifications for a project or study manager
are the ability to manage an interdisciplinary group, under-
standing at least in a general sense the language and tech-
niques of each discipline, and the ability to work with com-
munity groups effectively and constructively.

The qualifications for project management and for man-
agement at various levels within a state transportation or-
ganization, especially at top levels, should allow these posi-
tions to be filled by professionals other than civil engineers.
There is no reason why, because of educational background,

engineers are inherently more competent to deal with trans-

portation problems than are many other professionals. This
is not to say that engineers should be excluded from these
important positions; rather that no specific advantage or re-
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quirement should be given to those with engineering back-
ground as opposed to personnel with other kinds of profes-
sional backgrounds.

Interrelation of System and Project Planning

System plans as defined and illustrated in Chapter Four,
section on “Interrelation of System and Project Planning,”
refer to the sum of the facility, operating, and policy
changes proposed over time for the transportation system
of a particular geographic region. System plans should be
developed on a statewide basis as well as for urban or re-
gional areas, and system planning studies should treat all
modes together with emphasis on their complementary and
competitive relationships.

A proposed project improvement, be it the introduction
of a new modal system or an operational improvement to
an existing roadway, should be viewed as part of the total
multimodal system of a region; in competition with other
modes (existing or new), and with full consideration of the
total door-to-door trip, including access modes. The key
characteristics of a transport system are the service it offers
to prospective users and its costs (direct and indirect, in-
cluding externalities such as social and environmental im-
pacts). That is, technology hardware is a means and not an
end.

Changes in demand, in technology, and in public priori-
ties should be anticipated, and system planning should ex-
plicitly take into account the uncertainties inherent in long-
range forecasts. System plans should be defined using a
strategy of implementation decisions being made over a
period of time, thereby enabling system-level options to be
kept open longer. As portions of the system are brought
into operation and as new or revised data become available,
the implementation and decision-making schedule may be
revised. Plans formulated acording to such staged strategic
commitments can more readily respond to changes in condi-
tions and new information than can target-year master plans
based on highly uncertain estimates. Although a master
plan for some future year has certain advantages in that it
is tangible and easy to visualize, it tends to foreclose future
options by current decisions, and to remain fixed over time,
unable to respond to new information, revised impact esti-
mates, or changes in such contextual elements as land use,
sociceconomic activity patterns, and operating policies.

Coordination among various phases of system and proj-
ect planning should be increased. Because of the length of
the planning process, there is a need for systematic con-
tingency planning, and for a project programming proccss
that explicitly incorporates both budget constraints and
community/environmental considerations.

Periodic review and reassessment of transportation de-
cisions should be built into all stages of system and project
studies to provide a mechanism of accounting for new in-
formation and changes in previous assumptions or esti-
mates. The structure of the decision process and the
relationships among institutions should be specifically de-
signed to stimulate this review and reassessment.

The programming activity represents a key forum to
reconsider system plans in light of ongoing project studies
and also to reconsider current project studies in light of
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recent system planning. Programming thus represents the
most effective means of integrating system and project
studies. The programming process should produce a sin-
gle program document covering all modes and showing the
schedule of all transportation actions, including capital in-
vestments in facilities, service improvements, and planning
and design studies.

Institutional Arrangements and Decision-Making

The arrangement and organizational structure of political
and technical institutions as shown in Chapter Four, section
on “Institutional Arrangements and Decisions,” influences
the manner in which social and environmental effects are
investigated in transportation planning and decision-making
and to a large degree determines the effectiveness with which
these considerations are incorporated therein. Responsibili-
ties for conducting studies, providing data, preparing re-
ports, and making decisions should be allocated in such a
way so as to maximize efficiency and effectiveness, promote
coordination, encourage public input, provide equal access
to decision-makers and the decision-making process, pro-
vide a clarity of decision-making authority, and permit an
orderly process of appeal of transportation decisions. Con-
flict is inevitable among interests and institutions, and the
structure should make it possible for such conflicts to be
resolved constructively.

Existing institutional arrangements and organizational
structures should be examined to determine whether in fact
they are consistent with these ends and to discover ways of
improving their capacities to deal effectively with social and
environmental considerations. In some cases, redefinition
of responsibilities, reorganization, or creation of new insti-
tutional structures may be desirable,

A state can play a strong positive role in providing in-
centives to local institutions at the regional and subregional
level to stimulate the development of capabilities that would
allow them to assume increased responsibilities for trans-
portation planning and design.

A desirable pattern of institutions, however, is not some-
thing that can be determined in the abstract. but must be
tailored to the local situation.

Implementation

Determining what change should occur (what to do), is
easier than determining how to bring about that change
(how to do it). Implementation of major changes of the
nature proposed requires a carefully coordinated and se-
quenced set of changes in training, policy, personnel, and
practice executed over a period of time. (Cf. Chapter Four,
section on “Implementation.”) The process of implement-
ing changes is as important as the changes themselves.

A number of organizational barriers exist which work
against change in general and, in particular, the introduc-
tion of increased environmental sensitivity within transpor-
tation agencies. A social system tends to react to mew
changes in ways that keep old policies and practices stable.
Major changes such as those being recommended tend to

provoke complex and compensating reactions. Unless the
interrelationships between different parts of an organization
are accurately identified, the organization may react to sub-
vert the intended change. A coherent diagnosis of the or-
ganization can help those who initiate change to anticipate
these reactions and plan for them,

OBJECTIVES OF THE PLANNING AND
DESIGN PROCESS

The guidelines enumerated in the previous section must be
reflected in transportation planning agencies and decision-
making processes if public confidence is to be maintained.
Providing transportation tailored to the needs of the people
it serves is the ultimate goal of the transportation planning
process; but ensuring that this goal is reached requires far
more than simply planning and implementing facilities. De-
cisions on transportation must reflect not only transporta-
tion needs, but also the needs to preserve the environment
and to treat all parties equitably.

To do this, the activities of community interaction,
evaluation, consideration of alternatives, impact prediction,
management and decision-making must be treated as in-
tegral components of a planning process. The recom-
mended approach reflects a particular set of objectives.
Specifically, the objectives of the transportation planning
and design process should be:

® To clarify issues of choice.

® To fully inform decision-makers.

® To achieve substantial, effective community agreement
on a course of action that is feasible, equitable, and desir-
able.

Clarifying Issues of Choice

Transportation decisions significantly affect the future of
the area involved: its potential for growth and develop-
ment; its businesses, job market, and economic structure;
its environmental systems, both ecological and manmade;
and its people’s daily lives. Conflicting interests and pri-
orities are bound to exist. Some groups and interests will
stand to gain; others will incur either direct losses or losses
of opportunities.

The transportation agency should work to clarify for the
public and the decision-makers the issues of choice—to
explore with interested groups and individuals the range
of transportation decisions that might be made, to deter-
mine the implications of each as fully as possible, and to
explicitly bring out the tradeoffs among alternatives.

To do this effectively:

1. All interested parties should have the opportunity to
get involved in the planning and decision-making process.

2. Alternative actions sufficiently different to represent
real choices should be investigated with the public.

3. Planners, decision-makers, and citizens should know
both what the effects of each alternative would be and how
particular groups and interests would be affected.

4. Opportunity for meaningful negotiation on what com-
prises an equitable distribution of gains and losses should
be provided.



Informing Decision-Makers

Authority to make transportation decisions may rest solely
with transportation personnel, or it may be shared with
state or local officials, other agencies, or even a spccial task
force. Regardless of who the decision-makers are, in order
to make wise choices they need full information on the
study to date and the potential consequences of each course
of action.

Even though their authority may not extend directly to
transportation, decision-makers in programs such as land
use, housing, and public utilities also need to be kept in-
formed of the proceedings of transportation studies and to
coordinate their plans with transportation plans. The trans-
portation agency has the responsibility of making sure that
all decision-makers have sufficient up-to-date, accurate in-
formation on transportation proposals.

Achieving Substantial, Effective Community Agreement
on a Course of Action That Is Feasible,
Equitable, and Desirable

Ultimately, agreement is desired on a course of action to
be taken; indeed, that is the main objective of a transporta-
tion study. However, there are other choices in the plan-
ning and decision-making process for which agreement is
important, and which, if achieved, may help to achieve
agreement on a final choice.

For example, agreement should be sought on:

1. General aspects of the planning and design process,
including:
® The scope and timing of studies.
® The roles and responsibilities in the process of
state agency stafl, local agencies and officials, and
interest groups.
2. The community interaction program, including:
® Agreement to participate in a process.
¢ Means for direct participation.
¢ Use, if any, of indirect techniques such as surveys
and field work.
¢ Timing and format for public hearings.
® Availability of data and draft reports and the
public role in reviewing them.
3. Interim decisions, including:
® What alternatives arc deserving of further study,
and whether new alternatives are needed.
® What impacts should be given highest priority for
study and most importance in decision-making.
® Whether the scope of studies or the schedule for
decisions should be modified.

Agreement on these interim choices does not guarantee
that agreement will be reached on the final choice. Full
consensus, even on these earlier choices, may well be un-
attainable when the potential gains and losses involved are
significant, But by striving for substantial agreement, the
transportation agency is likely to unearth the major issues
of choice and thus will be better equipped to develop equi-
table solutions and to inform decision-makers. Further-
more, without general agreement that the study process it-
self was equitable, it will be much more difficult to reach
apreement on the final decision.
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A FOUR-PHASE STRATEGY FOR PLANNING

Implementation of the findings presented and attainment of
the proposed process objectives require sufficient flexibility
in the planning proecss to facilitate modifications as new
knowledge is developed. Although the specific tasks to be
carried out must be determined for each study, a four-
phase strategy is recommended as providing a workable
framework for any stage of a planning process——system
planning; corridor, location, or design studies; or even
preparation of plans, specifications, and estimates.

The four phases of the basic process strategy are:

1. Study design.

II. Exploration of alternatives.
ITI. Detailed analysis.
IV. Choice.

Phase |. Study Design

The objectives of the study design are to initially define the
transportation problems to be addressed; to establish a data
base; to acquire a basic understanding of the interests,
needs, plans, and objectives of potentially affected com-
munities and citizens; and to develop a work program.

The transportation agency will have some conception of
the transportation problems of the area under study at the
outset. However, interested parties may have different views
of their transportation needs and may be able to point out
needs not identified by the agency. It is necessary, then, to
have public input in defining the transportation needs and
desires that should be addressed in the study. To do this
effectively, the agency should publicize that studies are be-
ginning, make available the data that led to the study initia-
tion, inform the public about prior transportation decisions
and agency responsibilities, and provide mechanisms for
public input.

The study design phase is the appropriate time to as-
semble basic data on social, environmental, and economic
characteristics of the study area, as well as transportation
and other technical data. Coordination with other agencies
is vital; they will be a valuable source of data and also will
provide input on their plans and objectives. Community
interaction activities are an additional source of data and
provide an initial sense of what the significant technical,
social, environmental, economic, and political issues are
likely to be.

The results of the study design phase are:

1. An initial definition of the scope of studies, including
the types of alternatives to be considered, the roles and
responsibilities of transportation agency staff and of other
agencies, officials, and interest groups, and the community
interaction program.

2. An initial work program, including identification of
data needs, scheduling of technical studies, and timing of
community interaction activities.

Phase Il. Exploration of Alternatives

The objective of this phase is to develop an understanding
of the available courses of action by discussing with the
public a variety of alternatives, each of which reflects dif-
ferent objectives. The intent is not to develop a final solu-
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tion but to bring out the issues involved in the particular
study and to help all concerned to improve their under-
standing of the advantages and disadvantages of various
alternatives. Because a wide range of possible alternatives
is to be explored, sketch planning and approximate impact
prediction techniques are appropriate.

Extensive interaction with the public is conducted during
this phase, with special emphasis on bringing into the proc-
ess all those who may be affected by or interested in the
planning process. Information on alternatives and their im-
pacts is presented, and the public’s reactions and sugges-
tions for modifications or for additional alternatives are
gathered and fed back to the technical activities. Also, the
transportation planning activities are coordinated with other
community and regional plans.

Data collection continues throughout this phase. It is
important to maintain complete data files and document the
alternatives considered, their impacts, and the responses of
groups and individuals. Draft evaluation reports on studies
may be produced and may be reviewed by interested parties.

During this process, the agency and the public will de-
velop a sense of what alternatives are deserving of further
study, what issues must be addressed, and what additional
data are needed. Modifications should be made as neces-
sary to the scope of studies, the work schedule, and the
community interaction program. The result of Phase 11 is
a clarification of the issues of choice, with a preliminary
identification of a few alternatives that seem to have the
greatest potential for acceptability.

Phase Ill. Detailed Analysis

The objective of Phase III is to subject the alternatives
selected in Phase II to detailed development and analysis in
order to achieve feasible, equitable, and desirable courses
of action,

In-depth prediction of the potential impacts of the al-
ternatives under study is performed. By examining the
incidence and magnitude of these impacts with the public,
the agency develops ways of modifying alternatives to al-
leviate negative impacts and obtain additional beneficial
impacts. Associated programs such as land-use control
plans, public services and utilities plans, joint development
programs, and relocation assistance and other compensa-
tory programs also are developed in detail, and the means
of funding both transportation plans and related programs
are determined.

Community interaction activities focus on determining
the acceptability of the alternatives and associated programs
and may suggest additional impacts to be addressed and new
alternatives or modifications to alternatives to be consid-
ered. The agency works with the community to find feasi-
ble compromises that would result in more equitable and
desirable plans. This often will require bargaining and
negotiation with particular interests. Detailed evaluation
reports are prepared.

The results of this phase are one or perhaps a few de-
tailed courses of action—transportation proposals plus as-
sociated development, coordination, and impact alleviation
programs—that represent the agency’s best efforts and best
reflect community preferences.

Phase IV. Choice

The objective of Phase IV is to make a decision on a par-
ticular course of action.

If substantial community agreement has been reached on
a particular course of action during the detailed analysis
phase, Phase IV merely formalizes that agreement at a
public hearing with appropriate reports being prepared and
circulated.

In many cases, however, no clear-cut preferred course of
action will have been found. In this case, the agency pre-
pares reports on the alternative courses of action, discussing
for each alternative its advantages and disadvantages and
the views expressed by various groups and individuals and
pointing out the tradeoffs among alternatives. Public par-
ticipation is aimed at checking that these reports are accu-
rate, obtaining further input, and, when possible, attempting
to find compromises.

Complete reports on the alternatives, their impacts, and
other results of the study and negotiation process are then
provided to the designated decision-making authority for
selection of a preferred course of action.

Interrelation of the Four Phases

Although there is a general progression of the planning
process from one phasc to the next, there are a number of
activities that are conducted throughout the planning proc-
ess, varying primarily in the depth or level of detail of
study. For example, impact prediction and community
interaction activities would normally occur in each of the
four phases. As new information becomes available, it may
be necessary to cycle back to an earlier phase or level of
planning and make revisions. Thus, although the intent of
the study design phase is to gather basic data and determine
the general scope of studies, much information will be ob-
tained only in the later phases, and this information may
require that the scope of studies be modified. Similarly,
information on alternatives developed during the detailed
analysis phase, or new alternatives suggested then, may
necessitate a return to Phase 11, exploration of alternatives.
The point is that there are no rigid dividing lines between
phases; flexibility needs to be retained in order to adjust
work activities as new information becomes available.

THE ROLE OF THE TRANSPORTATION PROFESSIONAL

The proposed process implies broad duties for the trans-
portation professional. In addition to the traditional re-
sponsibility for developing technical plans, transportation
professionals also assume the following roles:

1. Community advisor. Transportation professionals
work with interest groups to develop alternatives that
reflect their needs and desires. They also help people to
clarify their objectives and broaden their perceptions of the
impacts of alternatives on themselves and others. To do
this, effective two-way communication must be established.

2. Ombudsman and spokesman. Transportation profes-
sionals have an obligation to identify and voice the inter-
ests not represented in the planning process. This often
will mean speaking for national, statewide, or regional in-
terests; for those who otherwise may not be heard, such as



low-income communities who may not have the resources
to participate effectively, minorities, the elderly, and the dis-
abled; and for those considerations (historic, aesthetic, or
ecological, perhaps) for which no spokesmen come forth.
Professional responsibility includes the provision of techni-
cal assistance to interest groups and may extend to the
actual development of alternatives responsive to their par-
ticular needs and interests.

3. Impartial negotiator. Because conflicts among inter-
ests may arise, transportation professionals must identify
tradeoffs and search for equitable compromises. Their du-
ties include promoting understanding of the positions, needs
and preferences of the various interests, stimulating nego-
tiations among groups who are in conflict, and developing
alternative “packages,” including relocation and replace-
ment housing, impact amelioration, joint development, and
so on, through which compensation might be provided
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either in kind or as a quid pro quo to those who would be
adversely affected by a particular proposal.

4. Agent of, and advisor to, the decision-making au-
thority. Transportation professionals are responsible for
fully informing decision-makers on the alternatives, their
impacts and the manner in which various interests may be
beneficially and adversely affected, the reactions of different
interests and segments of the public, and of the issues in-
volved. In general, they may also act as the representative
of the decision-making authority during the course of
studies.

In sum, transportation professionals have the responsi-
bility for developing projects and providing service com-
patible with the social and environmental goals of the com-
munities affected, as well as satisfying a demand for
mobility.

CHAPTER THREE

FINDINGS—PROCEDURAL GUIDELINES

COMMUNITY INTERACTION
Introduction

One of the key elements of the planning process described
in Chapter Two is the provision of timely and constructive
public involvement. Indeed, the participation of other fed-
eral, state, and local agencies; officials; interest groups; and
the general public is essential to such activities as the con-
sideration of alternatives, the identification of impacts and
affected interests, the determination of value-related infor-
mation, and even the making of viable decisions by those
in positions of authority. Legal requirements for public
hearings, A-95 clearinghouse reviews, and environmental
impact statement circulation are only a partial means of
obtaining constructive public involvement; many more tech-
niques normally are required to achieve effective involve-
ment early and throughout a process, and to obtain the
participation of the full range of potential interests.

This section describes both general characteristics and
specific techniques of community interaction and provides
examples of successful community interaction programs.

A Community of Interests

The community of concern is everyone with a stake in the
transportation planning process. Included are the residents,
property owners, employers and employees within the study
area; federal, state, regional and local agencies; elected and
appointed officials at all levels of government; potential
users of the transportation facilities; and interested persons

from outside the study area. The community of concern,
then, is broader than the concept of neighborhood: it is a
community of interests.

A literal interpretation of this definition could indeed be
“society at large.” In practice, however, the community
with which the agency will deal will consist of those who
may be directly affected by the study and those with strong
concerns about the potential impacts of the transportation
decisions to be made.

Community Interaction as a Communications Process

Community interaction can be viewed as the process of
communications necessary to incorporate social, economic,

" and environmental considerations into all phases of a trans-

portation planning and decision-making process. Informa-
tion must be exchanged by the transportation agency and
other agencies, officials, interest groups, and the general
public. Thus, community interaction addresses questions
such as:

® Who sends information and who receives it.

® Information content—the kinds of information sent
and received.

® Communication channels—the means available for
sending information, and the means available to receive it.

® Sources of interference, distortion, and interruption—
the things that may prevent information from being re-
ceived or understood as intended.

® Feedback mechanisms—ways of obtaining responscs
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to messages sent and to check on the accuracy of trans-
mission and reception; and

¢ Efficiency of communication—how well particular
mechanisms are transferring information.

Effective communications between the agency and the
community requires the development of cooperative rela-
tionships. The agency and the community must work to-
gether to identify and clarify relevant issues, develop and
analyze a range of transportation alternatives, and attempt
to reach agreement on a variety of decisions. Thus, com-
munity interaction is concerncd with the opportunities pro-
vided for citizens to get involved; with operating styles and
how they enhance or detract from good working relation-
ships; with the timing of participatory efforts; and with the
relationships among participation activities, technical work,
and decision-making,

In short, community interaction is all the ways in which
the agency and the community learn about each other and
work together to enhance the transportation planning
process.

Contribution to Other Planning and Design Activities

The community is an important source of information. In
many cases, other agencies and organizations can provide
data or even technmical assistance to the transportation
agency. Citizens and interest groups may be able to pro-
vide information that the agency could obtain only at great
expense if at all. But perhaps more importantly, the need
for and implications of transportation projects depend in
large measure on the attitudes and aspirations of citizens.
People may have differing goals and priorities. In some
cases conflicts may arise, the resolutions of which will re-
quire value judgments to be made. Participation helps ob-
tain information needed to guide the development of alter-
natives, to expand the data base, to help in evaluation of
both data and alternatives, and to inform decision-makers.

Although a good community interaction program can
improve the quality of technical studies, community inter-
action is also dependent on, and affected by, technical stud-
ics. Indeed, the public expects the agency to present and
discuss its technical work; and the public clearly needs
information developed in technical studies if it is to make
meaningful contributions.

In a sense, there is a partnership between the public and
the agency staff. The staff members are experts with re-
sponsibilities for performing studies, but they also must be
open and sympathetic to the public. Staff members should
carry out their technical work with input from the com-
munity, while informing the community of the uncertain-
ties and implications of the work, In response to com-
munity requests for analyses, they should either perform
the requested analyses or explain in understandable terms
why such explorations would be wasteful.

It follows that community interaction activities and tech-
nical studies must be coordinated to meet each other’s in-
formational needs. But sometimes there is a tendency to
insulate technical work from community interaction. The

result is a less useful interaction program and a technical
process that may not address community needs: neither
the community nor the agency is served.

Relation to Decision-Making

Community interaction is necessary to achieve the process
objectives defined in Chapter Two of clarifying issues of
choice, informing decision-makers, and achieving substan-
tial, effective community agreement. Although community
interaction has clear implications for the decision-making
proccss and is required to achieve the public support neces-
sary for any decision, community interaction by itself does
not mean that citizen groups have authority for any part of
the formal decision-making responsibility legally vested in
a transportation agency. (The relationship to decision-
making is discussed at greater length in Chapter Five and
the section on “Institutional Arrangements and Decision-
Making” in Chapter Four.)

Activities of both the private and public sectors are
shaped in part by transportation. Whether the potential
impacts of transportation projects are major or minor, long
term or short term, the choices being made will affect
people. Participation is their opportunity to help determine
what tradeoffs among alternatives should be made.

Decisions within the community of interests can signifi-
cantly affect the transportation system (for example, de-
cisions to build housing developments or to set land aside
for recreation uses). There is a clear need to coordinate
transportation planning with these other planning efforts.

Finally, the norms of our political culture support citi-
zen participation; Americans expect to have a role in in-
fluencing governmental decisions that affect them. Partici-
pation, for the citizen as well as the agency, is thus an
affirmation of democracy, an indication that people can
govern themselves. Interaction with the public demon-
strates that citizens can provide meaningful input to gov-
ernmental agencies.

Although the delegation of power to representatives by
voting in elections is recognized as a legitimate form of
participation, the vote is too occasional and nondirective to
act as a powerful force in an issue area such as transporta-
tion planning. Because it is virtually impossible for the
public to indicate its preferences on a single issue by cast-
ing ballots for candidates, there is a need to provide oppor-
tunities for citizens to participate more directly in specific
policy-, system-, and project-related decisions.

Measuring the Effectiveness of Interaction

Effective interaction is difficult to measure. One method
sometimes cited is to count heads at meetings, the thought
being that the agency’s program is successful if it can stimu-
late high attendance. But there are too many unknown fac-
tors influencing meeting attendance for it to be a reliable
indicator. Low meeting attendance may indicate a desire
to let officials and others do the planning, or a preference
to learn of the plans by other means, or any of a number
of things other than poor publicity. Likewise, large turn-
outs may only indicate dissatisfaction with the agency.

A similar measure is the percentage of people responding



to a survey, the reasoning being that the higher the response
rate, the greater the effectiveness of the participation. This
fails, however, to take into consideration the quality of the
survey, the means of distribution, or the nature of the
information received and whether or not the information
contributes in any way to the study.

Some persons equate effective interaction with a “build”
decision. If a community is opposed to construction be-
cause of misconceptions and narrow thinking, then a pro-
gram that “sets right” such thinking and results in building
may be viewed as successful. But it is also true that con-
struction may be opposed because its adverse effects are
believed to outweigh potential benefits, “Successful” com-
munity interaction in this case could result in a no-build
decision.

The more meaningful parameters of successful com-
munity interaction are less visible than meeting attendance
or a “build” decision. The important concepts are whether
or not all affected persons were allowed an equal oppor-
tunity to participate, understood the planning process, and
understood the issues of choice; and whether or not the
contributions and preferences of these interests were given
due consideration by the agency in making its decision.

Providing equal opportunity to participate is not as easy
as it might seem at first glance. The way in which a com-
munity interaction program is structured and carried out
strongly influences who will participate. Merely announc-
ing the opportunity to comment or providing everyone with
exactly the same ways of participating—treating all groups
alike—does not insure equal opportunity. Different groups
may require different agency efforts if equal opportunity is
to be achieved. Different efforts also may be required to
ensure that the planning process and the issues of choice
are understood. The agency can do much to increase
understanding of the process by clearly laying out what it
can and cannot do and by carefully documenting its actions.
Understanding of issues can be increased by talking about
alternatives rather than abstract values and by using models,
photographs, and other display techniques—by relating
planning to those things that concern people and by help-
ing people visualize possible changes.

A good interaction program helps people to see the ad-
vantages of and reasons for other points of view and influ-
ences the substance of the planning process. But an effec-
tive interaction program will not assure universal happiness.
People will want different outcomes, and those who dis-
agree with the decisions made may be convinced that the
process “favored” others. Nevertheless, a process that is
open and well documented tends to provide ample evidence
to disprove any charges of bias.

Disincentives to Interaction

Despite the potential benefits of interaction, there are sev-
eral factors that tend to work against its success. Dis-
incentives exist on the part of both the agency and the
citizen. Unfortunately, a feedback effect may develop, such
that the factors that discourage the agency from conduct-
ing an effective participatory program may also create an
environment in which people are discouraged from partici-
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pating, and vice-versa. Agencies should be aware of these
disincentives so that actions can be taken to counter them.

From the agency’s viewpoint, participation may be seen
as disruptive. The belief is sometimes expressed that those
who participate are usually a small, but highly vocal, mi-
nority who oppose the agency’s plans, and that their input
is not representative of the feelings of the majority. Thus,
participation is seen as providing “ammunition” to those
trying to block agency actions, and as being of little value,
or even of harm, to the agency.

There are three responses. First, an effective interaction
program will take steps to ensure that all viewpoints are
identified. It may be true that those who oppose a proposed
project are more likely to come forward to express their
views than those who favor it; but this merely indicates that
the agency needs to expend more effort in obtaining the full
range of viewpoints. Second, early and open interaction
can get issues out into view so that the agency can take
steps to alleviate many of the problems which if unabated
might lead to opposition. An interaction program thus can
reduce the likelihood of controversy. Finally, some agency
proposals are likely to meet with opposition no matter what
kind of interaction program the agency has. This is true
of any governmental decision, not just transportation de-
cisions, and simply cannot be avoided. In fact, many would
argue that one of the strengths of the American system is
that citizens, even if they are in the minority, can and do
oppose their government’s actions. At any rate, avoiding
or limiting interactions will not prevent the development of
opposition and in fact may make that opposition more
rancorous. The agency will be in a far better position
should controversy arise if it can point to the fact that
through its Interaction program it is fully aware of oppo-
nents’ viewpoints and has taken reasonable steps to mitigate
problems.

From the viewpoint of the citizen, participation may be
discouraged by several factors. Quite often, people who
are interested or able to contribute to an agency’s activities
have little time available to participate or do not know how
to contact the appropriate people within an agency, or sim-
ply lack the initiative to take the first steps necessary to
communicate their ideas. In such cases the agency can
encourage input by providing means for involvement which
do not require the person to contribute vast amounts of
time and by publicizing the means by which people can get
involved. Another factor that may discourage people from
participating is the aura of complexity that often surrounds
transportation planning, Some elements of the public, as
well as agency staff themselves, may cven feel that only
experts make meaningful contributions. Although there are
certainly some aspects of transportation and environmental
analyses that may be beyond the knowledge of the lay pub-
lic, the vast majority of issues are well within the public’s
ability to understand. Agencies can do much to facilitate
interaction by making information readily available in a
form that the nonexpert can understand.

A much more serious disincentive, however, is the belief
that participation is a hollow exercise. People may feel that
the important decisions already have been made, that their
inputs will be ignored, or that the choices available to them
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are so few as to be meaningless. To overcome this attitude,
the agency should start its interaction program ecarly in the
process, provide meaningful channels of participation, and
be sure that it responds as fully as possible to questions and
issues raised.

Techniques

An effective community interaction program requires not
only:

® Direct interaction: two-way, face-to-face contact and
communication between agency staff and the community;
but also

® [nformation gathering: the collection of data about the
community, its nature, its needs and goals, and the different
points of view of its members; and

® nformation giving: the dissemination of agency infor-
mation on the scope and process of studies, the issues of
choice, and the data relevant to those issues.

Techniques for each of these three basic activities are
identified in Table 1. This listing is indicative of the range
of techniques that might be used; there is no attempt to be
comprehensive, and an agency may find other techniques
or variations of those listed to be equally useful. For ex-
ample, role-playing and simulation games have been used
by some agencies both as a training aid and as a means of
“modeling’’ an actual situation., Certain techniques required
by law, such as the A-95 clearinghouse and environmental
impact statement reviews, are not listed, though these
clearly can play an important role. There is, of course,
some overlap among the three categories; working meet-
ings, for example, are listed as an interaction technique,
but they also both collect and disseminate information. The
categorization merely indicates the primary direction of

TABLE 1

information flow—from the community to the agency, from
the agency to the community, or both ways at once.

In addition, a few special-purpose techniques are identi-
fied. They are put in a separate category because generally
they would be used only in unusual circumstances.

An effective community interaction program will require
the coordinated use of several techniques from each of the
three basic areas; information gathering and distribution,
by themselves, will not achieve the objectives of com-
munity interaction. An important consideration is to se-
lect a mix of techniques that will ensure broad and repre-
sentative coverage, recognizing that some technmiques will
reach some interests and not reach others. Timing is im-
portant, for activities carried out too early or too late in
the process will not yield maximum benefits, Similarly, the
agency must consider the resources available for com-
munity interaction, and must remember that the type of
community being dealt with, and the particular groups in
that community, should affect the type of technique used.

The remaining portions of this section provide summary
guidelines for each of the techniques identified in Table 1,
including possible uses and advantages and disadvantages.
Among the items discussed are issues associated with the
choice of what specific techniques to use; with descriptions
of specific characteristics that an effective community inter-
action program should possess and the steps to be followed
in initiating a program of interaction activities. This is
followed by presentation of four exemplary programs.

Information Gathering Techniques

Information about potentially affected communities—their
social and economic characteristics; their plans, needs, and
aspirations; their neighborhoods; their special problems—is
necessary to identify potential social, economic, and envi-
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ronmental impacts and the interests that would be affected
by these impacts. Obtaining such information is a major
task, but not an impossibly difficult one. A wealth of data
has already been compiled for nearly every local com-
munity, thanks to extensive government and privately sup-
ported censuses and surveys of population, income, busi-
ness, labor, manufacturing, construction, public health, and
so on. Official records on taxes, education, voting rates,
and the like also are readily available. In addition, there
are innumerable other sources of information that can be
tapped with minor effort—in universities and in private
organizations, for example. Thus, the initial task is not so
much a matter of how to generate information, but rather
of determining what sources are most relevant, and what
additional data, if any, are needed for the purposes at hand.

Before setting out to compile data on affected com-
munities, the agency should make sure that the information
will be worth the effort required to obtain it. Care should
be taken that the data are in the form and at the level of
detail needed to put the information to use. Attention
should be given to the timing of data collection; informa-
tion that is out of date by the time it is needed or that is
gathered too late to guide planning will be of little use.

Thus, in gathering information the following considera-
tions should be taken into account:

® What information seems needed?

® What will be done with the information once it is
obtained?

¢ In what form should the information be compiled?

¢ What level of detail is necessary?

® What is the best way to obtain the information?

® Is the information appropriate at this time?

® Is the information worth the effort required to obtain
it?

Existing Sources—A first step in gathering information
about a community is to determine what useful data al-
ready exist. Often the agency will be able to get a good
initial sense of the community at minimal cost simply by
utilizing existing sources.

Compiled Statistics.—A number of sources of informa-
tion on communities are readily available in public libraries,
government agency offices, and city halls. Censuses of
population characteristics, income, business, employment,
and so on often are summarized in one document; a quick
examination of these data will help the agency establish a
starting point for its studies of the community. For exam-
ple, one can obtain the percentages of elderly, unemployed,
welfare recipients, school children; the average number of
autos per household; percentage of foreign born and for-
eign stock (an ethnicity indicator); housing values and
conditions; land use, development, population trends, and
so on. Because precautions are taken to keep individual
responses confidential, census data may be too aggregated
for some purposes, but they provide useful background
information.

Other agencies and governmental bodies—federal, state,
and local—usually have detailed information on particular
communities, often at the neighborhood level. These data
may be of use to the highway agency both in getting a feel
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for the community and in developing an interaction pro-
gram. Voting rates, for example, may be a rough indica-
tor of general participation rates; tax rates may point out
what might happen if homes or businesses were displaced;
data on the sewer system may indicate potential problems
should a highway encourage new growth.

Descriptive Information.—Histories are often available
even for small villages, and a quick perusal may provide
some insight into the nature of the community—how it
grew, what its traditions have been, who its people are. At
another level, local civic groups (such as chambers of com-
merce, good government associations, and service organiza-
tions) often make available literature on their communities
that points out what they feel are their communities’ strong
points, places of special interest, and, sometimes, problems.
Universities too may have collected significant information
which the agency can tap.

Working with Local Officials—Local officials usually are
an cxcellent source of information about the community.
Their intimate knowledge of local goals and aspirations, the
problems of the community and particular neighborhoods,
and of groups who may be especially concerned about
transportation, can be invaluable to the agency. The agency
will wish to establish communication with these officials in
any event, so there is a ready-built opportunity to learn
about the community. The agency should note, however,
that officials will describe the community as they see it, and
others may disagree or emphasize other factors.

Monitoring New Developments Affecting Urban and Re-
gional Systems.—Because highways affect, and are affected
by, urban and regional systems—other parts of the trans-
portation system, housing, finance, the job market, utilities,
and so on—the agency needs to keep abreast of new and
anticipated developments in each of these systems. In this
way, the agency can take steps to assure that its plans and
decisions are well coordinated with the new conditions. The
agency may also identify and avert future problems and
may discover potential solutions to problems that would be
caused by various alternatives.

The A-95 process and other “carly warning” procedures
for notifying other agencies is a good starting point for the
monitoring of new developments affecting urban and re-
gional systems. In urban areas, the 3-C or regional plan-
ning agency will be able to provide much useful informa-
tion. Howecver, additional effort may be necessary to ob-
tain sufficiently detailed information for use in the more
advanced stages of highway or transportation planning.

Analyzing Plans, Programs, and Reports Made for a
Community.—Plans, programs, and reports developed by
individuals, groups, and institutions often are an expression
of their values and priorities. Reviewing these materials is
a way to obtain factual information about a community in
a short time, and may indicate some of the values of the
community. A good working knowledge of plans is neces-
sary for the proper coordination of highway proposals with
other relevant plans and will aid the agency in predicting
potential impacts, uncovering issues, and developing ideas
for alternatives.

Plans that may be relevant include comprehensive or
master plans for communities (typically funded by Federal
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701 funds); traditional land-use inventories and plans; mas-
ter plans for regions, subregions, or counties: plans of large
institutions and regulated services (electric company); plans
of city services (water, sewage, street repairs); and plans of
community interest groups (home owners’ associations, ten-
ants’ groups, service and garden clubs). Reports on par-
ticular problems, needs, or possible courses of action may
provide much valuable information.

Analysis of plans need not be a major time-consuming
effort. It will not be necessary to study every plan in depth;
the agency may wish merely to scan and reference some
plans.

Several words of caution are appropriate. Whether a
plan is up to date should be verified, and the amount of
support for the plan determined. Community plans are
often developed to meet federal or state requirements; for
instance, a plan is necessary to participate in federal urban
renewal or rehabilitation projects. Some plans are no more
than paper exercises. Many such plans have been developed
by consultants who knew how to satisfy the external (fed-
eral) requirements but did not neccssarily feel empathy
with the community. Such plans may be of limited use in
identifying the goals of anyone in the community. The
agency should assess which if any community residents feel
that their goals are expressed in the various community
plans.

Monitoring the Mass Media—The mass media are a
bountiful source of information about the important cur-
rent events, issues, priorities, needs, problems, and goals of
a community.

There are a number of information media in any com-
munity: newspapers, newsletters, local bulletin boards,
radio stations, and television channels are the most com-
mon. The methods used to monitor each of these will vary
with their relative importance in the community and with
the agency’s needs. A few examples follow; these should
be adapted to fit the case at hand.

Newspapers.—It is often convenient to establish files of
newspaper clippings, which may be filed by topic, labeled
by date and source, and cross-referenced as necessary. Most
public libraries save copies of major papers on microfilm;
the agency may wish to save intact copies of other papers
and newsletters, cross-referencing relevant articles.

Monitoring newspapers is best done by agency staff.
Clipping services may be available, but often the clipping
service overlooks relevant articles or does not recognize
issues that may affect the highway planning process. Fur-
thermore, if a clipping service is relied upon, information
may be too slow in getting back to the agency to be of
maximum usefulness.

Radio and Television.—Listening to local talk shows and
news broadcasts allows the agency to monitor many com-
munity conversations. Selective monitoring and analysis
can help the agency learn about community interests, con-
flicts, and values; it may provide information on how the
agency is viewed by certain community groups; and it may
indicate when the agency should enter into certain on-going
discussions.

Some radio and television stations make transcripts of
editorials, speeches, and specials available to the public.

Many produce program listings, which may be available
from the station or may be printed in local papers. These
listings will point out shows especially worth monitoring.

Other Media.—In many areas, local bulletin boards are
an important communication channel. Periodic checks of
these boards may yield useful information. The newsletters
of some organizations, especially those interested in trans-
portation, ecology and so om, also should be monitored
when available.

Field Work.—Social/anthropological field work is a
means of gathering nonstatistical information that is in-
trinsically inaccessible through questionnaires and other
data-gathering tools. The purpose is to discover and ex-
plore cultural patterns, life styles, and clusters of values
and their significance in the eyes of the people being stud-
ied. Rigorous field work can take a highly trained anthro-
pologist or sociologist months or even years, for continuing,
intensive effort is needed to establish the rapport conducive
to information gathering.

In some cases, particularly when it appears that proposed
alternatives may affect extremely sensitive neighborhoods,
an agency may wish to devote resources to a careful field
work effort. First, however, the agency should examine the
need for such information and the alternative means of
gathering it. For some projects, this level of effort clearly
is not needed. In some areas, universities may have con-
ducted extensive field work efforts, and the agency should
turn to them for guidance.

Less rigorous field work nevertheless can yvield useful
information. Qf greatest importance is to approach the
neighborhood with an open attitude, and to carefully ob-
serve the nature of the community. Some highway agen-
cies have staff members drive or walk around a neighbor-
hood, observing its homes and businesses, its congregating
places, its people; talking to people about their feelings
toward the neighborhood, their ties to homes, local institu-
tions, families and friends; and their attitudes toward trans-
portation changes. Another variation is to attend or ob-
serve public meetings of elected and appointed groups,
community groups, and special interest organizations. Al-
though such data should not be assumed to be of general
validity, it is useful in establishing a feel for the community
and a sense of neighborhood boundaries.

Surveys.—Surveys, questionnaires, polls, and similar de-
vices are used to elicit facts, opinions, or attitudes from a
selected sample. Before deciding to conduct a survey, the
agency should ascertain that the desired information can-
not be obtained from existing sources or by other methods.
Then the survey must be carefully designed, tested, admin-
istered, and interpreted. Survey design and analysis is a
highly technical skill; several universities offer graduate de-
grees in polling and surveys. Thus, it is strongly recom-
mended that a qualified social scientist be responsible for
any survey efforts an agency may wish to conduct. Even
then, surveys are subject to misuse and can never replace
interaction with concerned citizens.

Surveys rely on the fact that scientific sampling methods
permit information gathered from a relatively small num-
ber of respondents to be projected with a specified level of
confidence to the entire group of interest, or “population.”



Careful sample selection is absolutely necessary before such
projections may be meaningfully made. Survey questions
must be designed both to elicit the desired information and
to avoid misinterpretation. The means by which a response
is made must also be selected with care, because it has a
significant effect on the interpretation of the response. It
is always necessary to pretest surveys to see whether the
questions are clear and the responses elicited are of the
desired form. Usually, several drafts are needed. Simi-
larly, the method of analysis of the data obtained must be
designed for the particular survey. The result is that sur-
veys are quite expensive and time consuming and require
substantial numbers of trained personnel.

Fact surveys may be used to obtain information such as
number of years at a given address, travel patterns, and so
on. At first glance, such questions seem relatively simple
to draw up. However, it will not be especially useful to
know merely that X% of the respondents travel to work
by auto; they may do so because they like to drive, or be-
cause the bus takes twice as long; or they may hate driving
but have no other choice because no transit options exist.
Fact questions must be designed to obtain responses that
are useful to the agency in developing alternatives, or
identifying problems, or the like, and not just to gather
bits of data.

Opinion surveys attempt to elicit preferences between
alternatives or viewpoints about particular issues, and atti-
tude surveys ask about general preferences and viewpoints
without relating to specifics. These types of surveys are
especially difficult to design well, are difficult to execute
well, and are particularly susceptible to misinterpretation.
Questions, for example, may be worded in a way that brings
out particular response patterns, and the interviewers’ atti-
tudes, demeanors, inflections, and the like may introduce
biases. Aggregation of responses may hide significant dif-
ferences of opinion.

The most serious problem of opinion surveys is that they
may be misused. The results can far too easily be inter-
preted as the analyst sees fit. The agency must avoid the
temptation of presenting a neat stack of data that repre-
sent the “community’s opinions” as an easy way out of the
more time-consuming process of interacting with citizens
to bring their opinions to bear on decisions and recom-
mendations. Reliance on survey data puts too much em-
phasis on judgments developed during just a few minutes
of contemplation of the issues involved. Citizens’ opinions
tend to develop, change, and become clarified during the
course of studies; the choices to be made will change; in
some cases, even the makeup of the community will change.
Surveys simply cannot be a substitute for ongoing, direct
interaction with the public.

In some circumstances informal questionnnaires may be
useful even though the sample is small and biased. Open-
ended questions are usually best; specific information may
be requested, or just the opportunity to make a comment
may be provided. For instance, an agency might distribute
questionnaires at meetings, asking questions about group
membership, transportation problems encountered, how the
respondent found out about the meeting, and so forth, and
asking for any other comment the respondent might wish
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to make. Although the lack of scientific sampling prevents
projection of such information to a population or group as
a whole, this type of informal question can help the agency
get feedback on how well its publicity is working, who has
been reached and who else might be contacted, and so on.
It also gives people another channel for voicing their con-
cerns. Even though this type of questionnaire is less so-
phisticated than the scientific surveys previously discussed,
it should be carefully designed and pretested; the help of an
cxpert will be worthwhile.

Information Distribution Techniques

Those in charge of planning transportation facilities need
to provide a variety of information to the public. This
information may be viewed as falling into two categories:
announcements and study information. Both categories are
important to an effective public participation program and
ultimately to the success of the over-all planning and
decision process, and for both there are a few basic rules:

® Select the channels by which information is to be
transmitted so that the information is most likely to reach
the desired audience.

® Use several different channels of communication to
maximize target audience coverage.

¢ Tailor the message to the medium used for trans-
mission.

¢ Tailor the message to the target audience.

Announcements are the easier of the two types of output
information, but they nevertheless demand careful plan-
ning. Many highway agencies have learned through ex-
perience, for example, that legal notices of upcoming hear-
ings by themselves are rarely sufficient to stimulate large
turnouts,

Because different media reach different audiences, it is
always preferable to use several channels of communica-
tion; notices in several newspapers will not reach those who
rely on local radio for the news. The selection of media will
depend on local availability and usage and on the resources
that can be devoted to announcements; but it should be
kept in mind that there are many low-cost mechanisms that
may obtain very good responses.

Announcements should be designed to catch the eye (or
ear) and hold attention, and they should be brief and to the
point. Trying to convey large amounts of information via
an announcement is likely to swamp the audience and re-
duce effectiveness. It is better to be brief and use supple-
mentary means to communicate details,

The more common channels for making announcements
are:

® Posters, billboards, and signs.

® Mail notices.

® Newspaper notices, articles, and advertisements.

* Radio and television announcements, news spots, and
advertisements,

® Publication in newsletters and builetins of community
organizations.

® Sound trucks and hand fliers.

Providing study information is a crucial part of the
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agency’s information dissemination activities, for unless the
public is well informed their participation will be of re-
duced value. Study information includes general back-
ground topics such as the procedures used for transporta-
tion planning, how the environment may be affected, what
legal requirements and constraints must be dealt with, and
what has happened to date in a particular study. It also
includes detailed reports, plans, and data on what alterna-
tives are being investigated, predictions of impacts of each
alternative, public responses, and so forth.

The agency should provide information in a form that
people without special training in transportation planning
can understand. Special attention must be given to termi-
nology, because even the terms most familiar to agency
staff may cause confusion among outsiders. However, the
agency also should take care to avoid oversimplifying its
reports or glossing over serious issues.

The more common channels for providing study informa-
tion are:

e Articles and feature stories.

¢ TV and radio feature stories, talk shows, and docu-
mentaries.

¢ Publication in media of community organizations.

* Guest speakers for organization meetings.

® Agency-produced newsletters, slide shows, pamphlets,
etc.

Posters, Billboards, Signs.—An effective way of making
announcements of upcoming events, and perhaps the most
practical technique for small and medium-size projects, is
to place posters, billboards and signs in gathering places and
high-visibility spots. Likely locations are bulletin boards in
churches, civic centers, places of employment, laundromats,
supermarkets, taverns, and in store windows.

Mail Notices, Brochures, Newsletters, Fliers—The
agency’s list of interested individuals and groups can be
used to give notice of upcoming events. Pamphlets and
other descriptive material for specific projects also can be
distributed to those on a mailing list.

Several recent studies, including 1-66 in Virginia and the
Boston Transportation Planning Review, have published
monthly newsletters containing material such as back-
ground information on housing availability and land use,
descriptions of available alternatives, impact studies, meet-
ing announcements and results, summaries of published re-
ports, “letters to the editor,” and even an “op-ed” page
permitting community participants to present their own
viewpoints.

General “occupant” mailings can be effective for a spe-
cific neighborhood, but are relatively costly. The best way
to contact individuals or groups is via personal letter or
telephone.

General notices can become quite comprehensive in na-
ture, to the point of including many information gathering
features. For example, a recent land-use transportation
study in Sheffield/ Rotherham, United Kingdom, utilized
a “do-it-yourself” planning kit for public distribution. The
kit had four parts depending on level of interest, the most
advanced containing basic study data such as typical costs,
budget levels, traffic demand data, capacity relationship, so

that interested groups could carry out their own preliminary
analyses of transportation alternatives.

Newspapers—Newspapers may be used to reach the gen-
eral public both for making announcements and for pro-
viding descriptive material. For announcements, the agency
may consider the following:

® Legal notices. These are required for public hearings,
but they should not be relied upon as the sole means of
publicity simply because too few people read legal notices.

® Advertisements. Some newspapers occasionally donate
free space for announcements of special community inter-
ests as a public service. More frequently, the agency will
have to pay to advertise. Ads have to be fairly large to
attract readers, and thus they can be expensive, especially
in major papers. Smaller papers (weeklies, for example, or
ethnic papers) may be more apt to publish free announce-
ments and usually have lower advertising rates. The smaller
papers also may have the advantage of reaching particular
neighborhoods or groups more directly than a metropolitan
or multi-town daily.

One form of advertising is to produce special supple-
ments that can be distributed with newspapers.

Because of the expense and the uncertain readership,
paid advertisements would usually be used only for special
events.

® News articles. Articles initiated by the news staff can
be an important way for the public to learn about the trans-
portation planning process.

News articles may range from announcements of up-
coming meetings to reports of past events to feature articles
on particular issues, the planning process, and so on.

The agency can encourage coverage by notifying news-
people of events that should be of interest. It is useful to
establish personal contacts within the news and editorial
staffs, and to designate agency representatives so that news-
people will know who to contact about potential stories.

® Feature articles and columns, Feature articles and col-
umns may be written by a journalist or, through special
arrangement and with appropriate bylines, by a member of
the agency staff. Topics might be particular events or
background information; these articles thus can be a useful
educational device.

For large or particularly important projects, the agency
may choose to propose that a special transportation column
be published periodically. A column, in particular, could
include a question and answer section.

If the agency chooses to write feature articles or col-
umns itself, care should be taken to ensure that the article
clearly distinguishes fact from opinion.

e News releases. Most agencies periodically prepare for-
mal news releases for submittal to the mass media. Often
these releases are strongly pro-agency (or pro-project).

Unfortunately, if the public is cynical about the agency
or if the particular project is controversial, these releases
may make matters worse. As with all other information
released for public consumption, it is vital that fact be
separated from opinion and that unresolved issues and mat-
ters of disagreement be recognized explicitly,

® Jetters to the editor. The agency may wish to write



letters to news editors for announcements or to explain or
clarify certain points.

Radio and Television.—Eflective use of radio and tele-
vision requires different skills from those needed for written
communication. The audience does not have the oppor-
tunity to peruse the message, so it must be shorter, more
concise, and less complex.

Radio time, and especially TV time, is quite expensive,
so as a general rule an agency will not wish to purchase
time except in unusual cases. However, there are many
ways an agency can get free time; some of these arc listed
in the following. Where public television is available, the
agency may find greater opportunities (including lower
prices) to make use of this medium.

® Announcements. Many radio and TV stations pro-
vide free time for announcements in the public interest.
Stations also may make community events announcements
on a daily or weekly basis as part of their news programs.

® News coverage. As with newspapers, radio and TV
news staff may be interested in covering special events, and
the agency should develop appropriate channels of com-
munication to encourage this, Many local stations also do
short feature stories as part of the news program; the
agency may wish to explore this possibility with ncws staff,

¢ Talk shows and community-oriented programs. Lo-
cal radio and TV stations produce talk shows and com-
munity-oriented programs. Usually they are looking for
new topics, and thus they may welcome the opportunity to
take a look at transportation issues. This gives the agency
an excellent opportunity to provide educational informa-
tion. Participants frequently are subjected to questioning,
so the agency representative must be a person who can
speak off the cuff.

¢ Documentaries. For projects of major importance, or
where transportation itself has become an issue, television
stations may be interested in doing a documentary. This is
an opportunity to explore transportation problems and is-
sues in depth. However, the agency should note that docu-
mentaries are often editorial expressions of opinion—they
may take sides.

Community Organizations—Many organizations send or
distribute periodic newsletters or bulletins to their members.
The agency may seek permission to use these private media
to make announcements or to publish short articles, or to
have its material enclosed with the organization’s, Also,
these organizations are frequently looking for speakers for
luncheon or dinner meetings, providing an opportunity to
present general study information and to participate in
limited question-and-answer exchanges.

Displays, Maps, Models, Demonstration Projects.—Sev-
eral highway agencies have found that scale models of the
project area, models or photo collections of different types
of alternatives, maps, and so on, displayed in prominent
places (agency offices, civic centers, etc.) help the public
better understand the issues, benefits, and problems of
transportation proposals.

The agency may wish to build prototypes to illustrate
special features of its proposals. For example, several
agencies have built prototype transit facilities on a small
scale so that the public can see what a particular form of
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transit would look like, how it would .work, and so on.
Prototypes also can be used by agency staff to work the
bugs out of an idea.

Models, maps, and demonstration projects can be ex-
pensive and time consuming; they also can be misleading.
For example, architects’ or artists’ drawings may look very
different from the real thing. Demonstration projects, be-
cause they are generally small-scale and short-lived, can
have very different results from full-scale permanent
projects.

Interaction Technigues

Effective community participation requires direct inter-
action with the community—two-way, face-to-face contact
and communication. Direct interaction is the best way to
find out what people are concerned about, what they think
should be studied, how they react to alternative proposals.
It is the only way to obtain much necessary information on
neighborhoods and people.

Small Group Meetings—Small meetings have proven to
be a more effective and important way of communicating
with interested groups or collections of unaffiliated citizens
than have formal public hearings or large mass meetings.
The agency can provide detailed information on its activi-
ties, obtain opinions on the scope and timing of studies,
and gather a variety of information that simply cannot be
obtained through other techniques.

Meetings may be initiated by the agency or by an inter-
ested group specifically to discuss the transportation study.
Alternatively, the agency may ask or be asked to attend a
meeting whose primary focus is something other than the
transportation study. The agency can start out by contact-
ing known organizations to see if an initial meeting is de-
sired, by publicizing its willingness to meet with interested
groups, and by identifying communities or neighborhoods
where a meeting might be appropriate. It is useful to ask
known groups, local officials, and so on their opinions on
who else should be contacted.

The timing of meetings is important. Initial meetings
should be held early in the study so that people can com-
ment meaningfully on the scope of the study, alternatives
and impacts that should receive attention, and so on. The
agency should be prepared to discuss its initial proposals
for the study design so that there is something to focus on.
On the other hand, proposals that are highly detailed may
lead some people to conclude that decisions have already
been made de facto and that their comments will have no
effect. It is important to explain what decisions have been
made and which options are still open.

The places where meetings are held can affect their suc-
cess. Holding a community meeting at the local country
club may be fine for businessmen and suburbanites, but it
could easily scare off poor people. The location should be
well known and easily accessible, and it should have facili-
ties suitable for holding meetings (comfortable seating,
large enough rooms, perhaps blackboards). Local schools
often will be a good choice.

The time of day the meetings are held is another im-
portant variable. Daytime meetings will not be attended
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by those who cannot get off from work. Conversely,
evening meetings may be inconvenient for a businessman’s
association whose members go home to scattcred suburbs.

The agency also should consider other community events
that might conflict with its meetings. One highway agency
found to its dismay that it had scheduled a meeting at the
time when the county fair was being held.

Finally, agency staff need to be sensitive to the effects
that their dress and comportment will have on the people
they are dealing with. Communicating well is a talent, but
it also is a skill that can be learned and that improves with
practice.

Effective communication at small meetings is aided if
participants can sit at a table or in a circle rather than
being divided into speakers and audience. This is true even
when meetings approach a size of 60 persons, in which case
two or three circular rows might be arranged around a large
table.

Working Meetings—The purpose of working meetings
is to resolve, or attempt to resolve, specific matters, which
could range from a mutual understanding of a group’s
stance on a particular issue to a compromise on what
alternatives should be studied.

Working meetings are more likely to be successful if the
number of participants is kept small (usually a dozen or
less), because it is difficult to negotiate with many people
at a time. It is also useful to reach some agreement on an
agenda ahead of time so that participants can prepare for
the meeting.

Workshops—Workshops can give the community a
chance to learn about the transportation study and how
to participate in its planning, can provide multiple oppor-
tunities for the technical staff and the public to communi-
cate on a person-to-person basis, and can be an important
symbol of the agency’s desire to receive and make use of
citizens’ contributions. A workshop could be a day-long
activity, could run for several consecutive evenings or for
a week-end, or could be scheduled on an “every Tuesday
evening during the month of May” basis. It could be held
in a particular neighborhood or on a city- or region-wide
basis.

The workshop (alternatively called an open house, etc.)
is a multitechnique activity. The agency should make a
variety of background materials available and should use
a number of display techniques—maps, diagrams, models,
and perhaps slide shows. The workshop is also a good
opportunity to gather information (e.g., via questionnaires),
to expand the mailing list, and to offer to meet with resi-
dents of a particular neighborhood and with organizations.
Agency staff can make presentations; but more importantly,
they can talk to visitors and learn a great deal about the
community.

Depending on the stage of planning, people who attend
the workshop could be asked to help determine the scope
of the study, to help set up a schedule of activities, to ex-
amine proposed alternatives, and to suggest others—to join
in setting the direction of future activities., For example,
staff members could sketch out alternative route locations
and let people react—or sketch their own alternatives.

The agency shouid publicize a workshop well ahead of

time and may wish to send invitations to particular groups;
for example, local officials and representatives and organi-
zations that seem to have a special interest. But the work-
shop provides a unique opportunity for the general public,
particularly unaffiliated citizens, to get involved. Thus it is
recommended that the workshop be open to anyone who is
interested.

Because those who attend generally will be self-selected
and cannot be be expected to be in any sense representa-
tive, the workshop is not usually an appropriate forum for
making major decisions. But it can be an important source
of data, suggestions, and guidance.

It is important to note down suggestions made or criti-
cisms raised.

Hearings and Other Large Public Meetings—Public
hearings are required by law for many federal projects;
some states also have hearing requirements. Consequently,
the highway agency must hold some hearings; but it may
choose to hold additional hearings,

Formal hearings simply cannot be the only interaction
mechanism. It is impossible to have ‘“conversations” at
large hearings or meetings; the communication is typically
limited to brief question-and-answer periods and to the
making of statements. Many people, uneasy because of the
size of the meeting or its formality, will not speak out. In
addition, the required hearings come so late in the planning
process that information first received then either would be
ineffectual or would necessitate massive restudy. Partici-
pation needs to start long before the required hearings,
while planning options are still open.

The public hearings do serve several purposes: they are
a capstone for the participatory process; a milestone in the
decision-making process; a chance for people to make their
views formally known, a chance for people to hear the
views of others expressed and explained.

Besides the required legal announcements of the hearing,
the agency needs to notify by mail every group or individual
that it has reason to believe is interested; the agency should
make sure that the public is well informed about the issues
weeks in advance of the hearing, so that concerned groups
and individuals have adequate time to prepare their pre-
sentations. This also means that the public has to have ac-
cess to any information it may need and which the agency
has, during this period of time prior to the hearing. If a
draft environmental impact statement is required, it can
serve as one basic medium of providing the public with an
analysis of the issues. The draft environmental impact
statement must, of course, be circulated prior to the
required hearing.

The agency should make sure that the newspapers give
the issues to be discussed at the hearing adequate, early
coverage; if the papers cannot be persuaded to do it, the
agency, as a last resort, should run large, paid advertise-
ments. In this time between announcement of the hearing
and the date on which it is to be held, agency staff should

-~ make every effort to familiarize the public with the issues

through displays in municipal buildings, schools, and at
other spots where the public is likely to see them. Bro-
chures or other forms of data on specific issues should also
be available for the asking from the agency.



At the hearing, a fact sheet should be distributed. This
handout should include data on the proposals under con-
sideration, announce that written statements may be sub-
mitted within a specified time limit for inclusion in the
public record of the hearing, and explain how to file written
comments.

The moderator should be experienced at running large
meetings, and it is preferable that he or she be a dis-
interested party. Adequate time should be allowed for both
the agency’s presentation and others’ presentations, ques-
tions, and comments.

Graphic material has to be legible for the entire audience.
In making its presentation, the agency should take care to
discuss issues in enough depth that the layman is neither
left in the dark nor overwhelmed (i.e., “snowed”).

An effort must be made to prevent people from being
intimidated out of making statements. Microphones in the
audience should be placed in such a way that a person does
not have to face the whole audience to pose a question or
make a statement. One effective way of doing this is to
have microphones placed in the aisles, about half-way back,
so the person will face front when speaking into it.

The time and place of the hearing should be set to en-
courage attendance. The issues in deciding daytime versus
evening and location (e.g., central city versus local neigh-
borhood) are much the same as with small group and other
types of meetings based on voluntary attendance.

The agency may wish to consider holding pre-hearing
meetings to make sure it is ready to hold the formal
hearings.

Because large public meetings allow the agency and
others to present information and to hear questions and
opinions from a sizeable group of people, the agency may
choose to hold such meetings periodically. The agency can
avoid the formality and strict procedure of required hear-
ings at these meetings. However, there are several draw-
backs to a large meeting. The sheer numbers of attendees
will discourage some people from speaking. The speaker
versus audience division is almost impossible to avoid.
More serious is the tendency of large public meetings to
force people to take a stand which, because it was made
publicly, will be difficult to modify, Thus large meetings
should be used cautiously, particularly if a study is con-
troversial.

Field Offices—Field offices or drop-in centers can be a
convenient interface between the agency and the potentially
affected community. Especially when the agency planning
offices are remotely located or when the study is in a par-
ticularly intensive phase, a field office may provide impor-
tant continuity for the community interaction program.

A field office could be located in permanent offices; for
example, states who do most of their planning in a head-
quarters office may wish to establish a field office in each
construction district, adding staff as appropriate when par-
ticular studies are under way. When the field office is
intended to reach a particular neighborhood or community,
the agency should consider renting office space. As an
alternative, the agency may be able to borrow space in
public buildings. Trailers are especially useful when the
agency wishes to establish a field office for short periods
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of time in several areas. In any case, the field office should
be easily and conveniently accessible and visible (or well
signed). It is important to publicize where the field office
is, what its purpose is, what hours it is open, what kind of
information is available, and so on.

The field office can be used to distribute information; the
agency should have pamphlets, maps, and other background
information available. The office also can be an important
information gathering device; for example, visitors could
be asked to fill out questionnaires. If it is to be a good
interaction technique, the agency should make sure that
people will be comfortable there; seats should be available,
and refreshments would be a boon.

The field office also can serve as “home base” for the
community interaction program, and if the physical layout
is suitable could be used as a site for small group meetings.

Field offices require significant resources, particularly
time and manpower, if they are to be useful for interaction
purposes. Without sufficient staffing, the field office may be
reduced to an information disseminating mechanism, a task
that generally can be accomplished more effectively by
other means. Thus the agency should give serious thought
to the potential public interest and to its own resources
before establishing a field office.

Public Information Centers—An agency may wish to
establish a public information center within its working
offices. The center would be a focal point for the public
so citizens would know how to get in touch with the agency.
The center would act much like the field office, giving out
information, gathering information, and providing physical
space and opportunities for interaction with the public.

The danger is that the center might shield from public
contact, or might be viewed as shiclding, those actually
carrying out studies. If a public information center is
expected to enhance the interaction process, its purpose
should be to facilitate closer contact between the actual
study staff and the public, not to act as a buffer or to assume
sole responsibility. It must be staffed by people who are
well informed and interested in interacting with the public,
not just shuffiing them in and out.

Advisory Commiitees, Steering Committees, and Other
Groups—Advisory committees are often established to ad-
vise decision-making on a continuing basis. A number of
versions exist, ranging from “blue ribbon” (expert) panels,
to open membership committees, to special task forces.
3-C agencies are required to have policy and technical
committees; some have established citizens committees as.
well.

The attractions of advisory committees are that they
make possible some degree of continuity of participation;
those involved get to know each other, making working
relations easier; and committee members are, or become,
better informed about transportation than the average citi-
zen. The difficulties with advisory committees are myriad;
some of the more common problems are the following:

® When advisory committee members are selected be-
cause of their special expertise, they are rarely representa-
tive of the community. If their views and opinions are
given particular weight, others in the community may be
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outraged. Technical or professional expertise does not
necessarily bestow legitimacy upon its holders.

¢ When advisory committees are appointed by local
officials, even when the aim is to select a representative
membership, there tends to be suspicion and resentment
among those not included, especially if the committee
“legislates” for the community.

¢ In some areas, advisory committees have been estab-
lished as the only channel for public opinion and non-
members have been told that they are being sufficiently
represented (whether they thought so or not). Thus they
have prevented public participation, the very thing they
were ostensibly intended to accomplish. In some cases,
advisory committees have been given broad authority and
have proceeded to meet behind closed doors and without
public contact. Where such abuses have occurred, advisory
committees have an extremely bad name.

It is recommended that an advisory committee be used
only if requested by a community and, if used, that mem-
bership be open to all who want to work on the committee
and that all meetings be public. Because of the serious
issues of legitimacy and representativeness, it is recom-
mended that, although the agency should be responsive to
committee suggestions, no particular authority be given to
committee recommendations and opinions. An open ad-
visory committee may encourage increased intensive par-
ticipation; it may be an efficient source of information
about the community, and it may even produce new alter-
natives. Its meetings can become a forum for discussion of
local problems, and may provide indicators of how the
community at large will react to specific proposals. But if
the advisory committee is a closed elite group, the agency
may find itself with more problems than benefits.

Special-Purpose Technigues

The techniques listed in this section would not be used regu-
larly, but might be considered for special purposes. Alter-
natively, they may be suggested to the agency by outside
groups. A wide variety of such special-purpose techniques
can be identified. For example, some use has been made of
adult education courses designed to introduce individuals
in an in-depth manner to various aspects of a study, includ-
ing the definition of alternatives, identification of direct and
indirect effects, prediction of transportation demand, and
evaluation of alternative courses of action. The techniques
described in the following are representative of those most
frequently suggested.

Referenda.—Referenda, the practice of submitting an
issue or measure to popular vote, may be proposed by a
legislative body or by popular initiative. The referendum
may be binding or merely an expression of voter sentiment.

The referendum is used with some regularity to deter-
mine transportation funding questions. Infrequently, ref-
erenda have been called to settle project-level transportation
controversies.

Proponents of transportation refcrenda argue that the
vote allows the general public to join in making a decision
that will have significant effects on their lives. The refer-
endum has a broad potential base (all voters within the

designated jurisdiction) and therefore is potentially most
representative of public opinion of any practical mechanism
for obtaining citizen input. The main difficulty, of course,
is that it is nearly impossible to meaningfully establish who
has the right to vote except in those few cases where a
project’s anticipated use and anticipated social, economic,
and environmental effects are strictly laocal. The geographic
boundaries that define the usual voting districts rarely co-
incide with the location of affected interests. For example,
some of the potential users of a project may come from
another state; people concerned about development of a
recreation-rich area may live and vote throughout a multi-
state region.

Referenda can bring about a number of other difficulties.
A binding referendum can halt a proposal (although pro-
cedures for reversal may exist), but a pro vote cannot
guarantee implementation: the necessity of compliance
with legal requirements and the availability of appeal pro-
cedures (e.g., court suits) may make the vote moot. Non-
binding referenda may have political weight but lack the
force of law and thus are powerful only to the extent that
decision-makers grant them recognition.

Serious questions also must be raised about the extent to
which referenda can express public will. A low voter turn-
out casts doubt on the results; a good analogy is the survey
whose sample is biased. And the referendum is susceptible
to other pitfalls of surveys: question wording may elicit
particular response patterns; some voters may not under-
stand the issues involved, or care about them; response
options reduce complex issues to overly simplistic choices;
results offer little guidance or direction for future activities
and may not be valid as time passes, because opinions may
change. But perhaps the worst problem is that a referen-
dum cannot meaningfully resolve issues of equity of dis-
tribution of positive and adverse impacts.

The agency often will have little if any say about whether
a referendum will be held on transportation issues. When
it does, it should approach the idea with great caution.

Technical Assistance—Communities or particular groups
may have special transportation needs that they feel are not
adequately addressed by agency proposals, or they may
feel they will be adversely affected in ways that have not
been adequately investigated by agency studies. The pur-
pose of technical assistance is to provide the wherewithal
for these communities or groups to develop proposals and
to conduct studies that meet their particular needs or reflect
their interests.

Many towns and small cities, for example, are unable
to maintain a sufficient staff to adequately handle local
transportation planning and may be worried about the
effects on local traffic of the state agency’s proposals. Tech-
nical assistance could be provided either through earmarked
funds to hire professionals or by directly “lending” agency
staff to supplement the community’s staff.

Particular groups also may have special transportation
needs that are not being addressed. A typical example
would be the elderly, whose mobility problems often are
not addressed in community-wide transportation planning.
Technical assistance here, too, could come as earmarked
funds or direct stafl assistance.



A more complex problem arises when particular groups
are dissatisfied with the agency’s transportation proposals.
In this case, direct staff assistance is less likely to be useful
because perceived or actual control of the staff by the
agency may lead to lack of credibility.

One possibility is that an advocate planner be hired to
champion the best interests of his client group. Advocate
planners may develop alternative proposals for client
groups, and also may act as technical consultants to help
review and critique agency proposals. Advocate planners
thus help their clients to do more than oppose transporta-
tion proposals; they can develop sophisticated, technically
sound plans of their own and can provide more meaningful
criticism of the agency’s proposals.

A question that often arises is who should fund advocacy
planning. In many instances, the groups who most need an
advocate planner lack the resources to hire one. Therefore,
it has been suggested that the agency fund advocate plan-
ners. But if the agency pays the advocate planner directly
or exerts control over his selection or supervision, he may
lack credibility in the community. Thus it is generally pref-
erable that the community or group be given earmarked
funds for, and control over the selection of, the advocate
planner. This leads to another question: who should be
given funds to hire an advocate planner, inasmuch as there
may be a number of groups that would benefit from one’s
aid? If there is a citizen’s advisory committee, or similar
group, the agency might enlist their aid in making such
decisions.

A potential problem is misrepresentation of the client
group’s position by the advocate planner. Because of this,
it is important that the client group have control over the
planner, and that meetings between the planner and the
agency be open. It would be highly undesirable for the
agency to depend on the advocate planner as the only
spokesman for the group he represents.

Mediation and Arbitration.—Mediation and arbitration
are both methods of intervention between conflicting par-
ties by a third person or group to promote reconciliation,
settlement, or compromise; arbitration goes further to hand
down a decision.

In transportation planning, either mediation or arbitra-
tion may be useful to settle conflicts between governmental
bodies (e.g., the state agency and the city government).
Mediation may also be useful in resolving conflicts between
the agency and community groups or between community
groups. In the latter case, the agency may assume the role
of mediator—as it does informally, for example, by looking
for compromise alternatives. However, for the agency to
formally play this role may be dangerous; it may leave
itself open to charges of favoritism.

Arbitration is viable only to the extent that the parties in
conflict can be held by the outcome, and so is likely to be
useful in working with community groups only in special
circumstances.

Ombudsman.—The ombudsman is an investigative offi-
cer charged with the responsibility of protecting the public
from bureaucratic bungling or abuse of power. Having an
ombudsman provides the public with a specific person with
whom complaints can be lodged. Typical duties would in-
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clude hearing and responding to complaints, rectifying mis-
takes or abuses and cutting “red tape,” making reports and
recommendations for corrective action, and general im-
provements in agency operations and decision-making.

Charette—Charette is a highly intensive effort to pro-
duce plans and solutions to particular problems within strict
deadlines. Typically, a steering committee whose member-
ship is open to interested persons meets weekly over a pe-
riod of two or three months to deveolp topics for the
charette, identify issues, and collect data. The charette is
highly publicized, and because committee membership is
open, new issues can be added at any time.

Once preparations are complete, one or two weeks of
full-time working sessions are held, often conducted at
night and on weekends. Participation should involve key
decision-makers and all important interests, but also should
be open to everyone from the community. The sessions are
oriented to achieving a consensus recommendation. Work-
ing against a deadline forces people to crystallize their ideas
into proposals and helps induce the kind of intense issue
analysis that is needed to formulate alternative solutions
and to compromise on stated positions. Though profes-
sional planners and designers are present, they act chiefly
as technicians, illustrating the_consequences of following
one line of reasoning or another.

This technique depends on the cooperation of a variety
of people, and can help to establish a positive working
relationship between the agency and the community. How-
ever, it requires sizeable commitment of agency resources.
Some community residents, especially those who work eve-
nings or have small children, may not have time to partici-
pate; others may be frightened off by the seeming com-
plexity of issues, feeling that they cannot make meaningful
contributions.

Characteristics of an Effective Community
Interaction Program

The usefulness of any one technique or any set of tech-
niques depends in part on the type of study being per-
formed, current study objectives, the nature of the affected
community, and the characteristics of the responsible
agency. To obtain the best results, it is necessary to de-
sign a program of community intcraction activities, taking
into consideration the uniqueness of the situation, and to
coordinate the community interaction program with tech-
nical activities.

The type and intensity of interaction activities should be
adjusted periodically to reflect current needs. For example,
when a study is starting up a relatively high proportion of
community interaction resources might be devoted to ex-
changing information; later, more intensive discussion of
issues would be important.

The time demands of running a participatory program
are substantial. However, a great deal of time is also con-
sumed if projects are delayed or rejected by those who have
not been involved.

Designing and carrying out a good program of com-
munity interaction is not simple; it takes careful thought
and continuing management. Although the details of each
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program will vary, there are a few general characteristics
of effective programs, as follows:

1. Participation should not be limited to, or channeled
only through, local elected officials. Local officials have an
important role in community interaction, not only because
they legally are the representatives of all the community
but also because they have specific decision-making pow-
ers. The agency must recognize local officials’ special po-
sition in the community and must include them in the
planning and dccision-making process. However, it is
necessary to interact with interest groups and private citi-
zens as well. There are practical limitations on the extent
to which local officials can be expected to voice, or even
identify, the range of issues which exist in the community
at large. In addition, office holders may change over the
course of the planning process.

A strategy that might minimize the problem of local
officials fecling bypassed is for the transportation agency
personnel to stress their role as “staff” to local officials in
helping to develop the information on which those local
officials must make a decision. There are pragmatic rea-
sons for this: local officials often have a very limited staff
with limited expertisc in some of the necessary professional
areas. The ideal case would be a true partnership, where
through cooperative agreement each level of government
would contribute staff, and agency and local staff would
work hand in hand to run interaction processes.

2. Alternative means for getting involved should be pro-
vided. People have varying amounts of time and resources
to devote to transportation planning, and they have varying
amounts of intcrest. For cxample, some may wish to par-
ticipate intensively; others may prefer to participate on a
regular basis (or just now and then) at a lower level of
intensity; and still others may wish only to be kept informed
about the progress of studies, with opportunities to partici-
pate should they so desire at some point. The agency must
recognize this and select a range of techniques that will
encourage meaningful involvement whatever the frequency
and level of intensity each group or individual prefers.

The agency also should select the methods for inviting
participation with an eye to the community and the groups
with which it is dealing. People’s education and experience,
self-confidence, and knowledge of politics and government
affect their sense of efficacy and thus may influence their
tendency to participate in different kinds of activities, For
example, formal meetings may be attractive to businessmen
but not to people who rarely participate in group activities,
The agency should do as much as it can to make everyone
feel comfortable in the participation process.

The agency should continue to invite participation
throughout the course of studies. Not all persons will be-
come aware of the agency’s studies at the very beginning,
no matter what level of effort the agency expends on pub-
licizing the initiation of the study process. Also, many
groups of individuals may develop an interest in the study
as issues of importance to them emerge. The agency there-
fore should devote continuing efforts to expanding the pub-
lic’s knowledge of participation opportunities. It is danger-
ous to rely totally on those who first expressed an interest

in the project to identify all issues and the concerns of
others.

Means should be provided for new participants to quickly
understand what has transpired to date. Up-to-date hand-
outs or briefing sessions should be available or a cumulative
loose-leaf binder of handouts and related material might be
provided. A summary of past events is important to put the
process in perspective for the entering citizen. Involvement
is not encouraged if “late” participants find themselves lost
and confused, and the base of participation may never ex-
pand to include all community viewpoints. The plans may
then be seen as the product of a narrow elite and rejected
by others.

3. The agency should utilize and enhance existing com-
munication channels. On very small projects it is often
possible to work with interested citizens and groups on a
direct basis via small group or “one-to-one” meetings. On
larger projects, it takes more effort to identify those poten-
tially interested in decisions, and it would be extremely
difficult and time consuming to communicate directly with
all of them. Yet large meetings are not conducive to an
in-depth analysis of particular issues.

An agency should utilize existing communications chan-
nels where possible. For example, even small communities
have a number of organizations—church groups, service
clubs, business or farm organizations, PTA’s, and so on—
that can be contacted. By meeting with members of such
organizations, the agency can utilize their already estab-
lished communication channels and can tap an already
existing source of knowledge and concern.

4. Opportunities for participation should be continu-
ously provided throughout all stages of transportation stud-
ies, including system planning and programming, location,
and design. During system planning it is difficult to iden-
tify and predict many impacts, and thus it is difficult to
identify who would be affected or how particular interests
would be affected. Most people are primarily interested in
short-term issues that affect them directly, and it will always
be difficult to motivate some people to deal with decisions
that involve consequences that may be far removed, per-
haps 10 to 20 years in the future. Thus, special efforts are
needed to obtain public input in system-level studies,

One strategy is to seek out groups and individuals with
ongoing intcrest in particular kinds of impacts (for exam-
ple, ecology or economic development). Although such
persons will change as time passes, many of the impacts in
which they are concerned will remain of interest.

Another strategy is to discuss some of the shorter-term
issues that interest the average citizen together with the
longer-range “big” questions; those who come to talk about
present problems will find out about the long-range prob-
lems as well, and how these may relate to their present
concerns,

There also should be substantial public involvement in
programming decisions. Decisions on the programming of
projects for implementation or for further planning have
a substantial effect on each project. Therefore, those con-
cerned about cach project are likcly to have a stake in
programming decisions.



Programming, as is discussed in Chapter Four, section
on “Interrelation of System and Project Planning,” pro-
vides the most general link between system and project
planning, and involvement of the public in programming
can enable them to better understand the linkages between
long-term and short-term issues. In fact, programming
decisions can be one type of shorter-term issue to stimulate
interest in system-level planning.

5. The agency should attempt 1o reach agreement with
participants on a variety of topics, but should recognize that
it may be necessary to recounsider decisions. Agency staff
can seek agreement on what matters should be investigated
in the study; on what community interaction activities
should be undertaken; on interim decisions such as what
transportation alternatives should be given further atten-
tion; and on a final choice. But because it is impossible
to guarantee that everyone with a stake in those decisions
will be involved at a particular point in time or that condi-
tions will not change, the agency should maintain the flexi-
bility to respond to new participants and to new facts and
issues that may emerge.

Although it certainly would be easier if all decisions could
be maintained and although it is confusing to have “system
planning issues” brought up during design discussions, such
things will happen. It is not unusual for there to be a
sizeable delay between the initial planning and the con-
struction stages of major projects. People move, and other
people’s attitudes and circumstances change. Even if every-
one who would be potentially affected by early decisions
were involved at that stage, there is nothing to guarantee
that those decisions would be viable years later. No com-
munity interaction program can guarantee the viability of
previous decisions. No matter how much effort is devoted
to early citizen participation, the decisions reached must be
viewed as changeable.

6. Interaction should be structured around matters over
which the agency has jurisdiction, but other issues should
be handled considerately. Throughout the planning proc-
ess, the agency should point out what it legally can do and
what things are outside its jurisdiction. However, people
still may bring up issues not clearly connected with the
study or even with the agency.

The agency should be as responsive as possible to such
concerns. In some instances, the agency may find that
issues that seem irrelevant at first glance can indeed be
addressed in its planning efforts, although their integration
may require imaginative and resourceful thought. In other
instances, the agency should try to direct the concerned
citizen or group to the proper authorities or even to assist
in bringing the issue to the attention of those with jurisdic-
tion over it.

7. Agency stafl should work to establish positive per-
sonal relationships with participants. Staff members must
be skillful listeners and good at bringing out issues with-
out creating personal antagonisms. They must be careful
to avoid “putting people down,” intentionally or uninten-
tionally, in the way they present information, respond to
questions, or structure the interaction process.

It is often difficult not to answer with anger or to be-
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come impatient in trying situations. But if people feel they
are being belittled, ignored as “too ignorant” of transpor-
tation issues, or treated as adversaries, it will be impos-
sible to develop the good working relationships necessary
for effective community interaction. Staff members who
undertake community interaction must have sufficient self-
confidence to operate effectively in a sometimes threaten-
ing environment.

8. The agency should establish an explicit communica-
tions strategy. Study activities, including community inter-
action activities, should be carefully documented; other-
wise much information may be lost. The staff should
prepare periodic summaries for the decision-makers and
for general circulation, describing what decisions have been
made so far and the current schedule for further studies
and decisions.

Most basic data and internal documents should be avail-
able to those who wish to see them. For example, draft

~ working documents should be available for review, and

comments should be sought from the public, There are
some exceptions; for example, information given to and
received by the agency in confidence must be kept confi-
dential. Similarly, information that is the result of judg-
ments about people rather than about issues (e.g., impres-
sions of the strength of a group’s commitment to a par-
ticular stand or whether or not two groups might be will-
ing to negotiate a compromise on their respective points of
view) should not be made public. But unless there is a
compelling reason to keep certain information for internal
use only, an “open files” policy should be established.

9. Every agency office involved in transportation de-
cisions should engage in community interaction. Planners
and decision-makers need to have direct contact with the
public. A public information office (or individuals trained
in public relations) can be useful in performing functions
such as maintaining mailing lists, publicizing meetings, and
directing inquiries to the proper office. But a major purpose
of community interaction is to help guide technical studies
and to provide information needed by decision-makers.
There is a danger that an information office can act as a
filter if it has complete or even primary responsibility for
interaction to the exclusion of other technical staff units.

10. Participation mechanisms should ensure that mi-
nority rights are safeguarded. Particular care should be
taken to protect minority interests through the participa-
tion of appropriate levels of government, interest groups,
and agency personnel. Local governments may be able to
prevent the state from causing negative impacts to some
groups through refusal to agree to projects in their juris-
dictions. State and federal review procedures can also be
used to monitor whether all residents are being treated
fairly, by allowing comments to be circulated to those who
potentially may be treated inequitably. Some groups—
the elderly, handicapped, etc.—may not be well repre-
sented at the local level or within a particular project con-
text, but may conceivably be able to bring influcnce to bear
at the state or federal levels, where it is possible for them
to lobby more effectively for programs to meet their needs.
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Initiating a Community Interaction Program

Setting up a program of interaction activities, as defined
earlier in the introduction to this chapter, involves decisions
affecting such things as which information gathering, dis-
tribution, and interaction techniques to use; when these
techniques should be employed; and the assignment of
responsibility for conducting the various activities, A key
to success lies in early identification of who wishes to par-
ticipate and how, and in early agreement with participants
on participation activities. Future emphasis is then placed
on updating that agreement.

Although there are many sequences of steps which would
allow agency staff to initiate a successful community inter-
action program, the steps employed should at least include
the following:

1. Contact local elected officials and their principal staff.
Explain the agency’s procedures as they might apply to the
proposed study, and ask for their views on (a) the scope
and timing of the study, (b) their own participation,
(¢) what other public or private groups would be affected
by or interested in the study. It is desirable to meet with
local officials individually or in company with their staffs
to assure that there will be sufficient time for each person
to present his or her views and make suggestions. However,
if there are no other pressing items on an agenda, many
officials also could be contacted at a regular forum that
brings together such officials and their representatives. In
urban areas, this could be the policy committee for the
3-C transportation planning process, or other areawide or
regional policy groups.

Where minor studies are contemplated, initial contact
might be made by mail, and a subsequent meeting might
be offered. It is likely that for such projects ocal officials
would delegate the handling of all communication on the
project to their staffs.

In all initial meetings or initial mailings to officials (as
well as to others), the agency should lay out clearly and
concisely the things it can and cannot do under its legal
authority and the existence of other statutes or regulations
that may effectively constrain agency actions. For exam-
ple, some alternative locations may be prohibited by special
state laws. Such communications should be careful to dis-
tingiush the requirements of law from administrative regu-
lations and decisions. Many problems and issues may be
outside the scope of thc agency’s ability to resolve, and
future misunderstanding can be avoided if the agency can
educate others as to the constraints on its actions. Of
course, as part of the study efforts, those agency, official,
and interested group participants involved may decide to
work together to attempt to change these constraints.

2. Contact private interest groups, civic associations, and
media representatives known to the agency’s staff or sug-
gested by others. This also should be done individually to
the extent possible. Ask their opinions on (a) scope and
timing of the proposed study, (b) their preferences for
involvement, and (c) who else should be contacted.

3. Use mailing lists and other available public and pri-
vate media to notify the more general public of the pro-
posed studies and to invite their participation. Examples of

different types of potentially affected interests who might
be contacted are given in the later section on “Identification
of Impacts and Affected Interests.” An information meet-
ing or a contact point within the agency should be offered
for those individuals or groups who wish to become in-
volved or express an opinion.

4. Structure participation by offering the level of involve-
ment desired by officials, private interest groups, and indi-
viduals, as follows:

(a) Identify those who want to participate regularly or
periodically in the study and try to reach agreement
with them on a format and structure for their par-
ticipation. For instance, all might desire periodic
small meetings, or they might want to constitute an
informal advisory group to review things together.
They also may want to receive periodic written
communication.

Here the differences between very major and mi-
nor studies are likely to become most apparent.
Large numbers of people probably will not seek
regular meetings or a regular newsletter oriented to
a minor upgrading project, whereas they might de-
sire such mechanisms for a study involving major
capital expenditures. The variations in standard pro-
cedures (such as may be defined in a state’s Action
Plan) for an individual study should be agreed upon
cooperatively, so participants will know that the
agency is operating legitimately.

For very large studies, many groups or individ-
uals, though interested, may not be able to partici-
pate regularly but may wish to rely on someone else
who shares their viewpoint to express that viewpoint
during the study. They may therefore choose others
as informal representatives for them, though this
does not imply that such representatives should
make commitments for those who rely on them to
express viewpoint.

For smaller projects it is more likely that every-
one who wishes to be involved will simply do so.

(b) Identify those who want to receive drafts of study
materials and those who want to be notified of
meetings.

(c) Identify those who prefer less intensive involvement,
such as periodically receiving brief study summaries
or announcements of major decision points so that
they know of their opportunity to be heard even if
they do not utilize it.

(d) If the project is major or has system-wide implica-
tions, offer opportunities for participants to become
aware of the system implications of choices for the
project. If desired, meetings would be held to bring
together participants in the project study and those
in all other studies with which it is interdependent.
If the outcome of the study may have important
implications for regional or statewide programming
decisions, those concerned with programming should
also be kept aware of study activities,

5. Negotiate agreement on the course of studies. For

most small projects, it is likely that all parties will quickly
agree on the agency’s standard study procedures for such



projects, as detailed in the state’s Action Plan and this step
would take virtually no time. For large or special projects,
however, the design of the study may involve some degree
of effort on the part of the agency and the interested offi-
cials and citizens. Although the basic framework for stud-
ies may be provided in an agency’s Action Plan, a study
design phase would outline the specifics relevant to this
project such that all parties would understand what specific
study procedures would be used and what level of effort
would be expended. Methods of developing study designs
and work programs are described in more detail in Chap-
ter Four, in the section on “Process Management.”

Case Studies

This section examines community interaction activities in
four transportation studies. The studies took place in very
different social and environmental settings and dealt with
different transportation planning stages, as follows:

Northwest Michigan:
ning.

Atlanta, Ga.: study design in large metropolitan area,

Boston, Mass.: urban transportation planning.

Maine: project studies in rural conditions.

regional transportation plan-

The discussion is not intended to be comprehensive or to
analyze the studies in depth, but to illustrate the variety of
techniques used, the dynamics of community interaction,
and the timing and interrelation of techniques used within
a single study. The purpose simply is to demonstrate how
different “programs™ of techniques are appropriate in dif-
ferent contexts. Other important aspects, such as how
community interaction actually influences the course of
technical studies and contributes information to the de-
cision-making process, are illustrated as succeeding parts of
this chapter and of Chapter Four.

The Northwest Michigan and the Atlanta, Ga., studies,
because they served in part as field applications of this
research, are described in more detail than are the Boston
and the Maine examples. Subsequent discussions include
numerous references to the Michigan and Georgia experi-
ences; the background information provided here serves as
the basis for these additional examples.

1. Northwest Michigan

The Northwest portion of Michigan’s lower peninsula is
basically rural, with several small urban growth centers
(Fig. 1). It is a major tourist and vacation area, primarily
due to its proximity to Lake Michigan and the many lakes
of its glacial topography. The region has a total population
of 158,000 but attracts people from Michigan, Illinois,
Ohio, Indiana and beyond for boating, swimming, fishing,
hiking, camping, hunting, and skiing. Much of the land is
state-owned. The study area itself is about 75 miles east-
west and 100 miles north-south.

The transportation study was initiated in 1972 with
proposals to upgrade U.S. Routes 31 and 131, These roads
currently are two-lane, north-south arterials, one near the
western coast and the other through the center of the
region. South of the study region, the routes have alrcady
been upgraded to four-lane limited-access facilities.

LUDINGTON

Figure 1. Northwest Michigan Regional Transportation Study,
Routes 31/131.

The Michigan Department of State Highways and Trans-
portation is highly centralized, with the district offices per-
forming only maintenance functions. The distance to the
study area from the central office in Lansing ranges from
100 to 225 miles; visits to the arca are viewed as major
expeditions. The problem was how, from its Lansing head-
quarters, to involve a population dispersed over a large area
in a long-range system planning study.

Prior to the initiation of major technical activities, public
meetings were held in May 1972 in each of the region’s
four major growth centers in order to introduce the study.
Brochures describing the study, some preliminary traffic
analyses, and questionnaires were made available at these
sessions. The questionnaire also was printed in some news-
papers. Publicity for the meetings was provided by a press
release. The objectives of the meetings were to inform the
public of the study and of the planning process, and to learn
about the public’s concerns.

A second round of meetings was held in the same four
cities in August 1972 to further increase the public’s aware-
ness of the study and to help insure continuity of contact.
In anticipation of the meetings, material was mailed to
840 organizations in the region. The material included a
revised questionnaire, an invitation to the meetings, and a
slip to be returned if further information or questionnaires
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were desired. Press releases were accompanied by cover
letters, and in some cases were followed up by telephone
calls. Fifty posters were placed throughout the region in
high-visibility spots such as store windows or bulletin
boards. The May brochures were redistributed at the
August meetings.

Following the August mcetings county and local gov-
ernmental officials were interviewed. The interviews were
later extended to informal leaders—those persons active in
the community but not holding official positions.

The media were also used to gather information. The
last two years of all major regional newspapers were
scanned to gather information on what issues were of
concern to persons in the region and to identify potential
spokespersons. A survey of industrial users was conducted
in conjunction with the regional planning agency to help
determine the implications of a threatened discontinuance
of rail freight service in the region and to investigate how
these firms were presently using these rail lines and other
transportation modes.

No formal citizen advisory committees were used, al-
though agency personnel attended meetings held by the
transportation advisory committee of the Northwest Michi-
gan Economic Development District and Regional Planning
Commission. '

Public mectings served as the core of the Michigan inter-
action program, and were begun at the initiation of the
project in order that the public be involved from the outset.
Considerable experimentation was performed with the for-
mat of these meetings, and it is useful to examine this
experience as it proved to be rather typical.

The May 1972 meetings were formal and were held on
weekday evenings. One staff member gave a formal pre-
sentation with slides, followed by a general question-and-
answer session. This staff member also answered the ques-
tions from the audience, although other personnel were
available if needed.

The meetings in August were more informal, Instead of
a speech and slide show, several staff members were spread
around a large room with visual aids such as maps and
posters, It was intended that the citizen would walk around
and get involved with the agency personnel on a one-to-one
basis. In this way, persons too shy to comment in front of
large groups could talk in more comfortable surroundings,
In addition, the time of others would not be spent listening
to matters of limited or personal concern.

As persons left the August meetings, they were inter-
viewed on their reaction to the format. Although most
appreciated the more informal atmosphere, some indicated
that they felt lost as they walked into the meetings and
found many people standing around a room. This feeling
of aimlessness was attacked in two ways for the last two
August meetings: (1) an orientation sheet was available at
the entrance to explain the meeting format, and (2) sign
posts were erected near the scattered personnel to identify
their expertise (planning, traffic, environment, route loca-
tion, right-of-way, and regional). In addition, team mem-
bers not engaged in discussions were alerted to help orient
persons as they came in.

Although the intent was that persons could drop in at any

time between 1 and 4 PM and between 7 and 9 PM, most
came at 1 or 7 pM. Furthermore, most seemed to expect
a presentation by the agency. The informal, drop-in na-
ture of the August meetings was not well publicized. The
fact that many persons expected a speech is no reason to
consider the informal format unsuccessful.

The Michigan Department of State Highways and Trans-
portation plans to combine the formal and informal for-
mats in the next series of meetings. The meetings will open
with a formal presentation lasting 30 to 45 minutes. A half
hour or so will be allotted for questions. The meetings then
will break into subgroups similar to those used in the
informal meetings.

In this way, it is hoped that the advantages of both the
formal and informal situations can be retained. Questions
of general interest can be answered once rather than several
times, leaving more time available for other matters. Also,
remarks made by some may spark thoughts for others.

2. Atlanta, Georgia

Atlanta is representative of a number of U.S. cities under
two frequently conflicting pressures—continued economic
growth and environmental and social sensitivity. Atlanta is
commonly recognized as the business capital of the South- -
east.. In recent years, it has both approved construction of
a new transit system with rail and busway components and
delayed construction of new freeways planned for its East-
side district.

The Atlanta Area Transportation Study Report published
in 1971 recommended a freeway in the Westside area of
Atlanta connecting the I-75, I-85 interchange at Brookwood
Station north of the CBD with I-85 near Hartsfield Inter-
national Airport southwest of downtown Atlanta (Fig. 2).
The principal “need” for this freeway was to relieve longer-
distance through trips on the combined I-75, I-85 connec-
tor through downtown Atlanta and the planned I-485 and
to provide for central area access from the north, northeast,
and northwest sectors of the region. In May 1972 a con-
sultant reported on a limited traffic service analysis of the
Westside area and recommended as the most desirable of
four alternatives from a traffic service standpoint a freeway
in the outer portion of the corridor and a new distributor
close in near Northside Drive. The outer freeway would
carry the longer-distance trips and the distributor would
serve central area access and circulation.

The Westside houses the majority of Atlanta’s black
population, contains several major black universities, and
has a number of lower-income and industrial neighbor-
hoods. The Georgia Department of Transportation rec-
ognized that the introduction of any major transportation
improvements in this area could have enormous social,
economic, and environmental effects and potentially could
become as controversial as the proposed Eastside im-
provements.

In undertaking the new Westside studies, the Georgia
DOT decided to work cooperatively with Atlanta Univer-
sity, a black university located in the corridor of the pro-
posed freeway, in conducting an open, participatory study
design. The objective of the study design was to develop
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a preliminary statement of the major issues facing the area ducted by GDOT and other cooperating institutions and

and to determine the scope and requirements of a West- agencies.

side transportation evaluation study to be subsequently con- The study design process was initiated with letters sent by
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the Georgia Department of Transportation to the mayors
of Atlanta, College Park, East Point; to county commis-
sioners, city aldermen, state and local representatives; and
to the heads of the Atlanta Regional Commission {ARC),
Metropolitan Atlanta Rapid Transit Authority (MARTA),
and Atlanta Model Cities Agency, inviting them to partici-
pate in a formal study design team. The study design team
was charged with completing their task in five months. Be-
cause of budget and staffing constraints, it was decided that
the focus of the citizen participation program would be a
series of large public meetings to be held at a central loca-
tion in the project corridor. A second meeting site was
added later when it became apparent that some corridor
residents were reluctant to come to the principal site. Meet-
ings were held biweekly, and smaller spin-off meetings with
individual interest groups were encouraged.

The study design community interaction activities were
loosely guided by the following set of objectives:

(a) Legitimize a new planning process in which the
public could be actively involved, if they chose to be.

(b) Gather information useful in writing a study
design.

(¢) Inform the public about prior transportation de-
cisions, agency responsibilities, and mechanisms by which
citizens could help develop the study design.

To obtain public participation in the meetings, the
study design team compiled a list of 100 local and regional
interest groups, which were sent letters informing them of
the study design and inviting them to attend the first sched-
uled public meeting. These groups ranged from Westside
area neighborhood associations and business interests to the
Georgia Conservancy, They included both pro-freeway
groups such as the Chamber of Commerce and Central At-
lanta Progress and avowed freeway fighters like the Atlanta
Coalition on the Transportation Crisis. There also were
many nonaffiliated citizens, groups of elderly residents, and
other groups not in the pro or con camps.

The letters inviting participation included a map of the
study corridor, a stamped return postcard, and an informa-
tion brief. The postcard was included to determine how
many of those invited would attend and whether there were
any additional participants who might come. Approxi-
mately 21 percent of the postcards were mailed back. The
information brief contained background data on the earlier
Atlanta Area Transportation Study (AATS) and post-
AATS technical work completed prior to September 1972;
brief discussions of the distinction between the study design
and the actual study; the basic philosophy underlying the
planning process; and discussion of the requirements set
down by FHWA PPM 90-4, the Process Guidclines.

A press release announcing the study design process was
sent to the Atlanta Constitution-Journal and several small
neighborhood papers on the same day that letters were re-
ceived by the 100 interest groups. The press release was
developed by the Georgia DOT Public Information Office
and was approved by the study design team. A second
press release announcing the time and location of the first
public meeting was sent out nine days later (a week prior
to the meeting). Articles appeared in several neighborhood

papers, but the Constitution-Journal ran no articles based
on the press releases. Because the team could not obtain
news coverage in the major papers, Georgia DOT paid for
advertisements to announce the public meetings. These ads
usually were run for several days prior to each meeting.

In addition to the newspaper articles, other techniques
used to inform the general public about the large meetings
included flyers passed out at local shopping centers and on
MARTA buses, team members appearing on a television
news program, team members appearing on a Westside-
oriented radio talk show, announcements on other popular
metropolitan radio stations, and placement of signs at stra-
tegic locations near meeting sites. Another check on at-
tendance of the 100 invited interest groups was provided
by telephoning them just prior to the first meeting. Attend-
ance lists were kept for each meeting.

To facilitate a two-way flow of information, much effort
was expended to prevent the atmosphere of the public meet-
ings from taking on the formality of a traditional public
hearing. The meetings were held in a high school cafeteria
rather than the auditorium so that more flexible seating
arrangements could be obtained, and so that the study
design team members and the public would not be rigidly
separated.

The meeting format usually consisted of presentations by
members of the study design team, after which the floor was
opened to a general question-and-answer session. Several
microphones were placed throughout the room so that
people could be heard easily. At some of the later meet-
ings the staff presentations were brief and the attendees
then divided into smaller groups to discuss particular issues
related to the study. These groups then reported their con-
clusions to-the whole group after a specified time period.
To encourage substantive discussion, “working papers” on
cach study design topic were made available to the public
at least one meeting prior to their discussion. All large
public meetings were recorded by a court reporter, and the
record was made available to anyone who wanted a copy.

The study design team encouraged local neighborhood
groups to invite team members to make presentations at
group meetings. A number of such small meetings also
were held with local planners and developers doing work
that might affect the study.

Team members were always available to the public
through a central phone number. Whenever team members
took calls from the public, they filled out a citizen response
form. These forms contained: date; name, address, and
telephone number of the person calling; subject of call
(environmental, economic, social, transportation, non-
transportation, esthetics); put on mailing list (ves/no);
response to the call by the team member (e.g., “mailed
information brief to John Smith on March 17, 1973");
and the signature of the team member handling the call.

A draft document was completed in April 1973, and
subjected to extensive review by state officials and by com-
munity residents (172). The study design discussions raised
several issues, many of which were never completely re-
solved. Chief among these was the clarification of roles to
be played by Georgia DOT, the Atlanta Regional Commis-
sion, and the City of Atlanta. Other key issues were the



relationship between a Westside Freeway and regional de-
velopment, and the degree to which nontransportation is-
sues should be addressed in the study. Eventuallv it was
decided not to undertake further technical studies in the
Westside until a region-wide plan update, already under
way by ARC, could be completed. This decision was based
in large part on the wide range of transportation solutions
that the community requested to be studied. Additional
results of the participatory Atlanta study design are dis-
cussed as part of the sections on “Process Management,”
and “Institutional Arrangements and Decision-Making,”
Chapter Four.

3. Boston, Massachusetts

The recently completed Boston Transportation Planning
Review (BTPR) represents probably the largest and most
comprehensive attempt at an open, area-wide participatory
planning process. The 18-month, $3.5 million study cov-
ered the entire Boston metropolitan area and concerned
both highway and transit modes. Because the BTPR has
been extensively analyzed elsewhere (62, 109, 119, 125,
140), this example focuses only on definition of the variety
of community interaction techniques employed. Gaken-
heimer (109) and Sloan (140), in particular, provide in-
depth analyses of the results of the participation activity.

The restudy was initiated in January 1970 after years of
controversy, when the Governor of Massachusetts made a
decision on the basis of a citizens’ task force report to re-
study transportation in the Boston area, This decision was
followed by establishment of a steering committee to design
the study. The committee included representatives of state
agencies, local cities and towns, and environmental groups,
business interests, and neighborhood-oriented groups. The
groups participating in the study design reached a general
consensus on the scope of the study with the objective be-
ing to reassess three Interstate Highway projects and deter-
mine the directions for Boston transportation policy in the
decades ahead. When the study began the populace was
already strongly polarized, with groups firmly committed
to pro- and anti-highway positions. The Planning Review
was supposed to clarify the various issues of choice so that
the Governor could evaluate the available short-term op-
tions and decide on a course of action.

Staff to perform the study was selected cooperatively, A
15-member review committee made up of representatives
from state agencies, local governments, and private groups
read proposals from the 15 firms interested in the prime
contract and reached virtual unanimity on the selection of
the prime consulting firm and project manager.

The BTPR was scheduled to last from July 1971 to
January 1973 and was divided into three phases, with each
phase ending with decisions on which alternatives should be
dropped and which kept for more detailed study. Phase I,
which ended in November {971, considered any and all
proposals in a sketch planning fashion. Those alternatives
deemed preliminarily acceptable were subjected to more
detailed analysis during Phase II, the next 8 months of
study. Phase III was a design and evaluation period for
the remaining alternatives.
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Although the entire planning process was open to the
public, an intensive core group called the Working Com-
mittee was established to provide a forum for continuing
intensive citizen and agency input. The membership of the
Working Committee was fairly representative of the kinds
of major groups concerned with transportation in the re-
gion. There were representatives of local governments,
principal state agencies, and private interests, including a
highway builder’s association and an anti-highway coalition
of ncighborhood groups. Committee membership, how-
ever, was open and the study director expanded the com-
mittee at the suggestion of members who felt that certain
interests were not represented sufficiently. Meetings of the
Working Committee were held each week and were chaired
by the BTPR study director. The meetings were open to
the press and the public, though they were not advertised
extensively; about 35 persons regularly attended.

An intensive period of open community meetings oc-
curred during Phase 1 with the purpose of getting all the
issues out on the table. Participants were asked to speak
of transportation problems and possible solutions with no
thought given to cost. Although cost obviously would be-
come a limiting factor, the staff wanted to encourage free
thinking about solutions.

All staff members of the BTPR interacted with the pub-
lic to varying degrees, although the demands of technical
work and the tight time schedules did increase the need for
some structuring of citizen input. It was estimated by one
BTPR staff member that the top five or six professionals
on the staff spent half their time in contact with the public
or in preparation for such contact.

Some BTPR staff members were devoted full time to
community interaction. The participants in the Study De-
sign negotiated an agreement with federal and state agen-
cies to commit 10 percent of the total $3.5 million budget
to the establishment of a special study element and asso-
ciated staff concerned with Community Liaison and Tech-
nical Assistance (CI/TA). CL/TA members were re-
cruited locally and reported directly to the state-appointed
Project Director, not to the consultant manager, In this
way the CL/TA staff was less influenced by loyalty to
technical products, or by the needs of consulting firms.

For community liaison, the CL/TA staff attempted to get
persons involved in the process, set up meetings with tech-
nical staff, and listened to complaints and suggestions.
Technical assistance included surveys to study special mo-
bility needs, assistance to communities or groups in their
applications for funding, and translation of community
needs into transportation proposals,

The BTPR tried to have as open a process as possible,
including open meetings, public availability of technical
documents, and early release of memoranda and draft re-
ports. Community interaction techniques used extensively
included:

Public Information
Press releases
Press conferences
Television
Newspaper features
Legal notices
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‘Mailing list
Newsletter
Month-in-review
Interim and final reports
Technical memos
Review of drafts
Graphic displays
Meetings
Working committee
Subregional working committees
Regional meetings
Public hearings
Neighborhood meetings
Informal working sessions
Briefings for elected officials
and agency staff
Surveys
Scientific sample
Questionnaire distribution (no controlled sample)

4. Maine

Community interaction is sometimes associated only with
the construction of new freeways in urban areas, or with
cases involving significant opposition. But substantial com-
munity interaction has proven to be useful in planning rural
projects and in situations where there is a virtual consensus
for improved highway facilities. The Maine Department of
Transportation has been successfully employing a com-
munity interaction program based on the use of informal
“informational” meetings (7). The typical Maine project
is represented by the rebuilding of a few miles of two-lane
road in a rural area. Populations are measured in the
hundreds, not hundreds of thousands. Displacements are
correspondingly small in number if they occur at all.

A study is initiated by mailing of an announcement and
questionnaire to all residents and businesses located within
the corridor of study. The announcement describes the pur-
pose of studies and the field survey procedures to be fol-
lowed. The questionnaire (see Fig. 13) requests informa-
tion on historic sites, environmental areas, cemeteries, or
other similar features that may be of particular significance.
This information is intended as both a check on and a
supplement to that obtained through the formal A-95
clearinghouse review.

Informational meetings are held in parallel with techni-
cal design studies so that interaction can be oriented to help-
ing to identify the effects of existing alternatives and to
suggest potentially new alternatives. These meetings are
open to the public, with municipal officers and property
owners meeting together. Informal records are kept of
these meetings.

A formal public hearing is held only after the agency has
been able to “talk the thing through” with all interests and
has achieved as much agreement as possible. The objec-
tive of the hearing is to make sure, finally, that the public
knows what the Department has done and is going to do,
and that agreement on the course of action to be followed
has in fact been reached.

EVALUATION AND REPORTING

Introduction

Evaluation, narrowly defined, is the task of appraising al-
ternative transportation plans to ascertain their acceptability
and to develop a recommendation for a decision. In recent
years, evaluation moved from the field of “judgment” to a
seemingly more rational, objective basis with the use of
“benefit/cost analysis” and similar economic criteria. To-
day, however, in the context of the wide range of social and

_environmental effects to be considered and the diverse views

of different groups as to the values to be applied, it can be

“misleading if not dangerous to use solely economic methods

for evaluation.
A broader, more subtle approach to evaluation of trans-

port plans and projects is required. Such an approach is
described and demonstrated in this section.

Evaluation as a Basis for Decision-Making

Evaluation can be broadly defined as the process of pe-
riodically appraising the alternative transportation program
packages to ascertain their acceptability, desirability, and
feasibility; to identify issues that have arisen; and to deter-
mine future tasks for the planning staff,

To be effective, evaluation must be clearly and directly
related to decision-making. The planning and design of
transportation facilities and services can be characterized as
a process that gathers certain data, makes decisions based
on those data, and communicates those decisions to the
audience presumably affected by the decisions. Typically,
key decisions are made throughout the course of studies.
Decisions are made to collect certain data but not others,
to develop particular alternatives but not others, to inter-
act in certain ways with groups or individuals, to ask cer-
tain questions, and so on. Some of the most important
decisions concern actions that are not to be undertaken.

The manner in which these decisions are made and com-
municated has significant effects on those people affected by
them. Documentation of the bases for decisions is impor-
tant to internal staff as well as to other agencies, officials,
and the public. There are many instances of opposition to
agency proposals made at public hearings or other meetings
when it is perceived that the real decisions have already
been made. Also, many significant decisions have been
made in the past without explicit documentation of their
basis. As time passes or personnel leave the organization
the rationale for many decisions leaves with them. This
situation should be considered unsatisfactory by agencies
that may find themselves being asked questions about past
decisions by the public or the courts and lack the docu-
mentation with which to respond.

The output of evaluation depends on what stage a study
is in. Early in project or system studies the output might
be a clear definition of what kinds of alternatives are to
be considered, what impacts are especially important, and
which interest groups desire to be involved. Later, as alter-
natives are more clearly defined, emphasis shifts to docu-
menting key impacts, and the preferences and potential
acceptability of each alternative to various interest groups.



As important decisions are made about which alternatives
should be dropped, these decisions and the reasons behind
them should be carefully documented and reported to the
public and relevant agencies.

One evaluation report is the Environmental Tmpact State-
ment, or equivalent, which would draw on previous evalua-
tion efforts so as to document the entire process to that
peint. Other kinds of evaluation reports are generally pre-
pared in connection with other major planning or project
decision points; for example, a state or regional transporta-
tion plan should be accompanied by an evaluation report
identifying the distribution of positive and adverse im-
pacts, describing the issues of choice, and examining alter-
natives to the proposed plan. It should be emphasized, how-
ever, that the output of evaluation is not necessarily vo-
luminous mounds of paper. Memos, brief reports, oral
briefings, slides, maps, and graphs are all legitimate mecha-
nisms of communication. The goal of evaluation should be
to convey the important information necessary to assist
those responsible for making decisions, in as brief a space
as possible,

The audience for an evaluation report will include plan-
ning staff, elected officials, other agencies, the general pub-
lic, and other transportation agency staff not participating
in the particular project being discussed. Some information
will be sent to all of these people; some will be of intcrest
to fewer persons. The periodic application of evaluation is
emphasized as a means for coordinating various work ac-
tivities and stimulating active citizen participation through-
out the planning process.

Requirements

The evaluation and reporting process is intended both as an
internal management aid and as a systematic means of pro-
viding timely and comprehensive information to decision-
makers, local, state, and federal agencies and officials, and
the public. To do this eflectively, evaluation and reporting
should:

1. Indicate the differential incidence of impacts resulting
from different alternatives. Reports must document in a
disaggregate form who will receive the benefits and who will
bear the costs of implementing change in the supply of
transportation facilities and service. Information on the
gainers and losers from proposals must then be communi-
cated to the relevant decision-makers and the public.

2. Highlight the tradeoffs among alternatives. Decision-
makers and private citizens alike must be informed on the
issues of choice. It must be clear to all concerned which
attributes of one alternative must be traded off against
attributes of other alternatives.

3. Operate on quadlitative, as well as quantitative, infor-
mation. Many of the impacts of transportation facilities are
qualitative in nature and cannot readily be represented by
a number. Attempts to reduce all impacts to numerical
analysis tend to hide the real issues with which decision-
makers must wrestle.

4. Treat uncertain and incomplete information. Many
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social, economic, and environmental impacts will almost
always have a high level of uncertainty associated with their
estimate, especially during system planning stages when
alternative projects are insufficiently specified to permit
complete impact analyses. Even quantitative data, such as
traffic demand data, are inherently uncertain. Uncertainty
should be explicitly documented and recognized by
evaluation.

5. Recognize that different interests place different rela-
tive values on different objectives and impacts. Just as im-
pact information should remain in as disaggregated a form
as possible to indicate the manner in which various inter-
ests may be beneficially and adversely affected, value-related
mformation should also remain disaggregated. Different in-
terests will have different preferences and these cannot be
realistically combined, Further, an interest’s values, or
preferences, cannot be determined in the abstract, but are
relative to specific and meaningful actual choices.

6. Guide a process by periodically setting priorities for
future staff work. Evaluation should not be performed just
at major decision points. Evaluation should serve as an
important management function to define priorities for
future community interaction, impact prediction, and de-
velopment of alternatives. By setting up a process of
periodic systematic review, staff are better able to respond
to the issues identified and modify the alternatives being
studied. Staff can concentrate their efforts on the minimiza-
tion or elimination of potentially adverse effects and on the
further development of those alternatives identified as being
potentially acceptable to the public; they are less apt to
expend valuable resources in activities of marginal value.

7. Be clearly related to the decision-making process.
Major decision points should be publicized well in advance
of their occurrence, and the public should be informed
about who the actual decision-makers are. Because agency
staff are often the principal source of information to
decision-makers, it is important that their reports (includ-
ing drafts) be available for public scrutiny, written in lan-
guage understandable to the public, related to the real issues
of choice, and that the public have access to decision-
makers prior to the time when decisions must be made.

8. Document decisions made, and the issues considered.
The public as well as the courts are increasingly asking for
information about the basis for decisions. By periodically
evaluating the issues that arise, the agency staff compiles
a history of the planning and design process as it occurs.
Moreover, the environmental impact statement required by
federal law becomes a natural by-product of the planning
process. Planners and decision-makers can be more sensi-
tive to the desires of the public through frequent attempts
to analyze and resolve the issues associated with a project,
and the conveyance of this information to the affected pub-
lic. Also, because many important decisions are made on
a day-to-day basis by low- and middle-level agency staff,
and some of these decisions may have as great an effect on
a project’s outcome as high-level decisions, documentation
of the reasons for decisions should be done when those
decisions are made.
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Approach to Evaluation

Input to Evaluati